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INTRODUCTION 


This work does ’not purport to do more than study the 
working of Dyarchy in India. In no sense is it an attempt to 
formulate a Constitution or to prescribe the course of political 
evolution. That work is entrusted by Parliament to a Com- 
mission of its own members and by the Indian leaders to a 
Convention which is to meet at any early date. The present 
writer has neither the equipment nor the desire to usurp their 
legitimate functions. His object has been solely to analyse 
the Montagu-Chelmsford Constitution as it was enacted, and to 
see how far it has been successful, as a first instalment of 
Responsible Government in India. That was the declared 
purpose of the Act. The Declaration of August 1917, now 
incorporated in the preamble of the Act, makes this eminently 
clear. That, obviously, is the first and fundamental problem 
|fchat the student of the Dyarchical Government has to answer. 
Though the Government showed unexpected signs of 

st rength in many other directions, and proved a source of 
great poliJ;ical progress, as will be shown in the course of the 
book, in its main idea, introducing the gimciple of Responsible 
Governme^rt 7 Ti?p>rcrved:^ffl failure./The main issues 

that arise out of this question, for which .an answer has been 
sought in this study, are the causes of this failure in its 
different aspects, relating to the Governor, the Executive, the 
Ministers and the Legislature. 

If, on this fundamental question of Ministerial Responsi- 
bility,* the failure of the new Constitution is undouted, in 



11 


INTRODUCTION 


other directions, probably no less important for^our ultimate 
development, its success has been equally undeniable, j In the 
scheme of political education, social legislation, liberalisation 
of local government, and closer relation between the people 
and the administration, the work of the Reformed Constitu- 
tion mex'its warm approval. The haze of political controversy, 
arising from the failure of the principle of Ministerial Respon- 
sibilily, has obscured the achievements from the eyes of 
Indian political observers.^ 

The Commission of Enquiry, to examine the working of this 
Constitution, has now been appointed. Given the limitation 
of a Commission, consisting solely of Members of Parliament, 
there is no doubt that its personnel is as impartial and as 
competent as we can hope to have. By the terms of reference, 
laid down in the Act itself, the Commission is to enquire 
“ into the working of the system of Government, the growth 
of education and the development of representative institu- 
tions. in British India, and matters connected therewith.” The 
Commission is asked to report “as to whether and to what 
extent it is desirable to establish the principle of responsible 
government, or to extend, modify, or restrict the degree of res- 
ponsible government then existing therein, including the 
question whether the establishment of second chambers of the 
local legislatures is or is* not desirable” In^ announcing the 
appointment of the Commission His Excellency Lord Irwin 
justified the procedure adopted —that of appointing a purely 
Parliamentary Commission to deal with this question — in the 
following terms : — 

“ It would be generally agreed that what is required is a 
Commission which would be unbiassed and competent to 
present an accurate picture of facts in Parliament, but it must 
be found willing to take whatever action a study of these facts 
may indicate to be appropriate. 

“ To fulfil the first requirement, it would follow that- the 
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Commission should be such as may approach its task with 
sympathy and a real desire to assist India to the utmost of 
its power, but with minds free from pi’econceived conclusions 
on either side. It is, however, open to doubt whether a 
Commission constituted so as to include a substantial propor- 
tion of Indian members, and, as rightly wmuld, British official 
members also, would satisfy the first condition of reaching con- 
clusions unaffected by any process of a j^riori reasoning. On 
the one hand, it might be felt that the desire, natural and 
legitimate, of the Indian members to see India a self-govern- 
ing nation could hardly fail to colour their judgment of her 
present capacity to sustain the role. On the other hand, 
there are those who might hold that British official members 
would be less than human if their judgment were not in some 
degree affected by long and close contact with the questions 
to which they would now be invited to apply impartial 
minds. 

“ But even after such a Commission had written its report, 
Parliament would inevitably approach the consideration of it 
with some element of mental reservation due to an instinctive 
feeling that the advice in more than one case represented 
views to which the holder was previously committed. It 
would move uncertainly among conclusions the exact value of 
which, owing t^* unfanliliarity with the minds of their framers, 
it would feel unable to appraise, 

“ We* should, however, be making a great mistake, if we 
suppose that these matters are purely constitutional or could 
be treated merely as the subject of judicial investigation. 
Indian opinion has a clear title to ask that, in the elaboration 
of a new instrument of government their solution of the 
problem or their judgment on other solutions which may he 
proposed, should be made an integral factor in the examination 
of the question and be given due weight. In the ultimate 
decision, it is therefore essential to find means by which 
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Indians may be made parties feo the deliberations so nearly 
affecting the fnture of their country/' 

"With this object of making Indian opinion an integral 
factor in the examination of the question, His Majesty's 
Government proposed that the Commission should co-operate 
with a Joint Select Committee of the Central Legislatures in 
all-Indian matters, and with the Select Committees of the 
Provicial Legislatures in matters dealing with the Provinces. 
It was also laid down that the Eeport when submitted to 
Parliament, “ will be referred for consideration to ^ Joint 
Committee of both Houses ” which will take evidence from 
Indian bodies and consult a Joint Committee of the Central 
Legislatives. The proposals, especially as they are based on 
the exclusion *of Indian representation from the Commission 
have led to an acrimonious controversy which is hardly suited 
to a calm and dispassionate examination of so important a 
political question as the future of Indian Government. What- 
ever arguments there may be in favour of a purely Parlia- 
mentary Commission, and it may be accepted that they are 
many of undoubted validity, the alienation of Indian opinion 
consequent upon so emphatic a repudiation of Indian claims 
to equal participation in deciding the future of thir country, 
should have been foreseen. As it is, the Commission is 
threatened with a boycott which, whether politically wise or 
suicidal, will certainly hamper its work and add to the diffi- 
culties of the situation. It is to be hoped, that these adverse 
circumstances will not prejudice the Commission in the 
examination of the xoroblem. 

The refusal of experienced public men to give evidence on 
the working of the system will certainly handicap the Com- 
mission in their enquiry. They may have before them only 
the point of view of the Government — the Civil Services — 
and of those non-officials who are more loyal to the Govern- 
ment than the Government itself. Unless therefore; the 
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Commission takes special care to put itself in the place the 
Indian Nationalist, it is more than likely, as circumstances 
now stand, that its views will be moulded by official opinion. 
It is therefore, all the more necessary, that an impartial and 
detached study of the working of Dvarchical Government in 
India should be made available to them. 

The present writer does not claim any special qualiheation 
beyond that of an observant student of i3olitics who has 
lived all over India and watched the working of the system 
with critical interest. He has had the opportunity to watch 
the proceedings of both the Central Legislatures and of one 
Provincial Council almost daily for months from the press 
gallery. These may not be sufficient qualifications to deal 

t 

with so important a problem, but they have saved the writer 
from political partisanship. 

There is only one more point to which the writer desires to 
call attention in this Introduction : and that is a point of 
vital importance in all discussions of the Indian Constitu- 
tion. There is an idea, which one often meets with in 
writings of eminent men, both English and Indian, that what 
India wants is a Constitution suited to her own genius. This 
sub 3 ect is more fully treated in the chapter entitled “ The 
Conditions of Enquiry.” 

It may be stated, siSnmarily that this vague phraseology 
indicates either, a reactionary mind which sees in democratic 
progress *a challenge to interests, or a vague idealism generated 
by a faith in India’s past greatness. Both attitudes are 
dangerous to the peaceful political evolution of India. bWhat^ 
India wants, and what Britain has undertaken to give her^ 
is nothing less than “ Eesponsible Government.” Even if 
it is accepted that each country has differing political ideals, 
and that institutions at variance with national character are 
not likely to take root or to succeed in uncongenial soil, 
the problem, as it affects India, remains the same. Indian 
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political ideals are largely the reflection of what has grovn up 
in England, and the century -and a half of political contact 
has made them a part of Indian tradition. 'It is impossible to 
efface from history the last 100 years of political growth in 
India, and no one, who has studied the Indian movement, can 
deny that in the realm of ideas, more than in the realm of 
politics, the jissimilated t raditipn^ England has become the 
basis of Indian thought. Moreover, the transformations of 
government and the development of political institutions are 
to be in co-operation with and not independent of Great 
Britain. That fact alone renders all speculation about a 
Constitution, “ indigenously developed and suited to the 
peculiar genius of India,” futile. 

The objective of Indian political development is clearly laid 
down. It is “ the gradual development of Self-Govern- 
ing institutions with a view to responsible government 
as an integral part of the Empire.” If this declaration is 
adhered to, it clearlv negatives all suggestion of a departure 
from the principle of Parliamentary responsible government ^as 
the basis of the future Constitution of India. 

It only remains now to thank those friends who have 
helped the writer with suggestions and with sympathy. He is 
deeply obliged to Mr. C. E. Eeddy, Yice-chaneellor of the 
Andhra University, wd:iose discussions wdth the writer, in the 
days when they were associated in work, helped him greatly 
to understand Council proceedings. He is also under 
obligations to Professor Sarma of Patiala and Mr. Mahadev 
Modak, both of whom helped him with their suggestions. 


London, November 23, 1927. 
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Chaptek I 

THE GOYEENMENT OF INDIA BEFOEE THE 
EEFOEMS 

The administration of India is entrusted by Parliament to a 
Governor-General in Council. The authority of Parliament is 
supreme and it is exercised through the Secretary of State for 
India '^^ho is invariably a member of the Cabinet,, The 
Government of India is required b^" section 33 of the Govern- 
ment of India Act of 1915, to pay due obedience to all such 
orders as it may receive from the Secretary of State. From 
• time to time successive Secretaries of State have laid it down 
emphatically “ that "the Government established in India is 
subordinate to the Government at Home and no Government 
can be subordinate unless it is within the power of the 
superior gov^rnmen4 to order what is to be done or left 
undone.’^* As recently as 1922, Lord Curzon referred to the' 
Goveniment of India as a subordinate branch of administra- 
tion. 

With this limitation, the Government of India rests with 
the Governor-General in Council. He is invested “ with all the 
powers of Government over all parts of India, and is responsi- 
ble for the good government in them all.” The Governor- 
General acts in Council and even w'hen, under exceptional 
circumstances, he overrides the authority of his Cabinet, his 
^Dispatch of Gladstone's Government to Lord Mayo. 
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actions are officially considered to be that of the^whole Govern- 
ment. The Council consists of 6 ordinary members and the Com- 
mander-in-Chief who is an extraordinary member. Originally, 
the method followed was that of collective deliberation on 
each question which was decided according to majority vote. 
The system of each member holding a portfolio came into 
existence only in the time of Lord Canning when the work of 
the departments was distributed, as in a Cabinet, among the 
members of the Council. The main departments from which 
the members take their names are Eevenue, Law, *S[ome, 
Einance, Commerce and Industry, and Education, besides the 
Foreign and Political, which is directly under the Governor- 
General. 

India is divided into 8 major provinces (excluding Burma) 
and 6 minor charges. The eight major provinces are Madras, 
Bombay, Bengal, the United Provinces of Agra and Oudh, the 
Punjab, the Central Provinces and Berar, Bihar 
and Orissa, and Assam. The minor provinces are 
Coorg, Ajmir-Merwara, Baluchistan, the Andamans, Delhi, 
and the Nort-West Frontier Province. Among the 
major provinces, Madras, Bengal and Bombay, 
were styled presidencies. They were administered by 
Governors in Council. The United Provinces, the Punjab and 
Bihar and Orissa were administered by Lieutenant-Governors 
without the help of executive councils. Assam and the Central 
Provinces were under Chief Commissioners. 

The Provincial Governments, before the Eeform scheme, 
were merely what they were officially termed — local Govern- 
m^ts. The conception of the Government of India, as one 
indivisible whole under the direct charge of the Governor- 
General in Council, involved strict control of provincial ad- 
ininistration. At every turn, in financial, in legislative and in 
administrative matters, the Provincial Governments were 
bound hand and foot to the Government of India. There wa/s 
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no matter in which the Central Government of India could 
not intervene, in fact did not intervene. This interference 
developed to such an extent that the Decentralisation Com- 
mission repoi'ted that the Government of India have paid 
too little regard to the importance of developing a strong sense 
of responsibility among their subordinate agents and of giving 
sufficient weight to local sentiments and traditions. In our 
opinion, the burden of work could be materially diminished if 
the Indian Government were to refrain from interfering in 
unnecessaiy detail with the action of the authorities subordi- 
nate to them.” 

The contiol over the Provinces was most clearly seen in 
the financial system of the pre-reform days. By the Acts of 
1853 and 1858, the revenues of India were treated as one, and 
from that time, the Provincial Governments were carried on 
by a system of doles. The Provincial Governments had no 
right of any kind to the revenues they raised. But this system 
was modified m time, and slowly from 1870 onwards, the 
Provincial Governments were given fixed grants and 
also the right of raising additional revenues from taxation. 
Soon afterwards, in Lord Lyt ton’s time, the Central Govern- 
ment substituted the system of grants to a ^uiTender of 
certain revenue heads to the Provinces and hence arose the 
classification of ^^venue’^^into Indian, provincial and divided. 
The Central Government kept the right of resuming accumu- 
lated balances in the Provinces in cases of necessity, with the 
result that there was no incentive to economy in the 
financial administration of the Provinces. This system was 
modified in the time of Lord Curzon, when the revenues 
assigned to Provinces were definitely fixed. These assign- 
ments were based not on the revenues of each Province, but 
on the demand each of th em p uj^forward, ^ar^ _conse^iently, 
the Government kept a Istot wa tAdiliml^rxp The 

whole effect of the system, before the Eeforms, was to place 
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the Provinces under the complete control of the Central 
Government and make them npiLhmg^„mp^^ 

Though the supreme executive authority was thus vested 
in the Govern or** General in Council and of Governors in 
Council and Lieutenant-Governors in the Provinces, the 
administrative system which they directed, was composed of 
the Civil Service which, in its corporate capacity, had 
such powers that it could claim in fact to be the Government 
of India, f The Civil Services, before the Beforms, held eveiy 
superior appointment in India; with the exception of the 
^ Governor-General and the Law" Member of his Council, the 
Madras, Bombay and Bengal Governors and the Chief Justices 
of the High Court. Even in the Viceroy’s Council, all the 
portfolios excepting Law", and in times of crisis Finance, w^e^^e 
held by members of the Civil Service. i.\ll the Lieutenant- 
Governors belonged to the same service. A specified number 
of the Judges of Provincial High Courts were also Civil Ser- 
vice men. h4.s the Montagu-Chelmsford Beport expressed it : "It 
(The I. P. S.) has been in effect much more of a government 
corporation than a purely civil service in the English sense.” 
Mr. ^ Bamsay Macdonald, wdio w^as a member of the Public 
Service Commission (1913-1914), describes it thus: "The 
Indian Civil Service is more than ' a '^ollecti(Mi of individuals* 
It is a bureaucracy with a corporate Hfe, a machine, a free- 
M^onry, * It moulds the raw recruit into its owm., ii^ ge. It 
'has to work as a w^hole. Many officers become whe els in a 
^mechanism working by rule and repetitio n.' ’ 

^ The Indian Civil Services differed from the administrative 
services in other countries in two ways. Fir stj^ it was pre- 
dominantly British in pex soaheL Though the recruitment 
to the service w^as by open competition, as the examination 
was held in London, the number of Indian candidates was 
.small. To keep the service essentially British in chax'acter 
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was considered a necessity. '^e^cpikfcT merely an^ 

administrative body, * The Civil Service claimed the right to 
advise the .Government and insisted on being consulted on^^ 
all maiit^ii^a.jQ| j^o In fact they constituted a governing 
caste, with rigid conventions and formulas. Third.ly, the 
Civil Service was mot_^imemed-.naejmly.-with what may be 
called pohMc^ , ,l The superior judicial offices, 

under the High Court Bench, were reserved for them. They 
controlled, through the Secretariat, every branch of adminis- 
tration. Even the public works department, forest adminis- 
tration, police, *and other technical services, were directed by 
the officers of the Indian Civil Service. In fact they com- 
bined the functions of the civil services with those of the 
political heads of departments in parliamentary countries. 

Slowly however, a new element was introduced into this 
systerh of absolute bureaucra tic^ control. This was the 
association of popular representatives with the affairs of 
Government. To the Legislative Council, established by the 
Act of 1861, a few Indians were nominated in order to 
represent Indian views. By tlie- Indian Councils Act, 1892 
a further step was taken in this direction. Lord Dufferin 
declared that “ the time has come for us to take another 
step in the development of the same liberal policy and to^ 
give a still wider sh^re in the administration of public 
affairs, to such Indian gentlemen as by their influence, by 
their acquirements and the confidence they inspired in their 
fellow-countrymen, are marked out as fitted to assist with 
their counsels the respops ibffi-jmler moLthe cou ntry.^' Lord 
Dufferin’s Government recommended that the Legislative 
Council should be enlarged to include elected Indian represent- 
atives. And thougli the princii3le of election was rei ect e d -hy 
tjkfLBr i t ic h -Ca b in et, the Council was enlarged to include Indian 
members who were nominally appointed but really elected 
by certain recognised bodies. The Council also received the 
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right to discuss the Budget and to iiiterp^lj^ the Govern- 
ment. 

The Minto-j\Iorley Reforms of 190S took the Councils a step 
further. The iDrinciple nKifj] act i vnjieDresent ation was for tlie 
first time introduced into the Indian Councils. It was, of 
'Course, hedged in by numerous conditions. The Mohammedans 
elected their own representatives in separate constituencies, 
Chambers of Commerce, Landholders and other special inter- 
ests were given direct representation. Tlie general constituen- 
cies themselves were constituted out of municipalities and 
district boards. But with all this, the introduction of the 
principle of ed. representat ion on _t he ._.C ouncils wasjm 
imnortan t-cliange. | The Councils were constituted of officials, 
nominated non-officials and elected representatives. In all 
the Provincial Councils, the official votes were in a minority, 
though the Government, with the help of the nominated 
votes, could in all Provinces, except Bengal, out-vote the 
elected representatives. In the Central Legislature tlie 
Government had, at all times, a clear majority. 

The enlarged Legislatures were given the right not only to 
discuss the Budget, but to move resolutions on it and divide 
the Council and to move resolutions on matters of general 
iateresL It also gave the members wide opportunltTes“tDr 
influencing the administration in general. 

An integTal part of the reforms of 1908, w'as the appoint- 
ment of Indian members to the Executive Councils of the 
Governor-General and the Provincial Governors. This was a 
radical change and was carried out with difficulty, because of 
the strenuous opposition it met with from King Edward VII. 
Lord Morley also appointed an Indian to serve . on the 
^the ' SecreWy of ^The appointment of 

Inffian public men, with no previous administrative training, 
to the highest offices in the Government, was most important, 
because it was the first open attack on the monopoly of the 



TBE GOVERNMENT OF INDIA BEFORE THE REFORMS 7 

Civil ServiRe-.-^— Moreover, it was a recognition of the principle 
of the civil as against the official control of departments,, 
and as Lord Morley made it clear, an emphatic assertion 
against the principle of racial discrimination in high 
appointments which tlie Government of India had so far 
followed. 

/^he Mi]^-Morley Eeforms left the Government of India 
an ^autocracv : but it was an autocracy which was in touch 
with popul M-OPhoion? though seldom influenced by it. The 
enlargem^snt of the Legislative Councils led to considerable 
popular influence on the legislative side of the Government’s 
work. It also familiarised the people with the right of the 
elected representatives to demand increasing control of 
administrative machinery. But unexpected weaknesses 
manifested themselves in the course of its working. The 
official members came to be organised into a bloc which voted 
like an automaton and opposed non-official propositions 
whether just or unjust. The non-officials, on the other hand 
had no function but to criticise ; and their criticism, in view 
of the official bloc in the supreme Council, and the majority of 
official and nominated .votes in the Provinces, carried but 
little weight with the Government. 

The important thing, however, was that a legislative 
tradition had grown up side by side with the bureaucratic 
tradition of the services, and the former had made decided 
headway during the 30 years preceding the Eeforms, at the 
expense of the latter. The Mmto-Morley Eeforms, with 
non-official majorities in the Provinces, and the official bloc 
in the Central Government, emphasised these contradictory 
tendencies. 

Further reforms had become inevitable. The Civil Seiwices, 
develop ed in pj.n a.tmosphere of .■ personal administratio n, had 
become, as a result of i n or g-con tmld^y-khn Secretariat^ 
a soulless machinery out of touch with the population which 
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it governed. At one time, slowness of communication with 
headquarters left much local freedom to the district officials — 
the man on the spot had to act for himself. Eailways, 
telegraphs and telephones compacted the official machine to 
to such an extent, that the man on tlie spot became 
little more than a clerk or an agent to the man at the 
headquarters. Under the changed conditions of Indian 
political life, it was more than good officials of that kind that 
India required. Administration is a part of government and 
everywhere government is essentially political. Bift politics 
in India of the 20th century differed essentially from politics 
of the 19th. Then, political government meant only efficient 
administration with as little interference in tlie social life of 
the people as possible. Now, it involves an appreciation of 
collective thoughts, social forces, political energies, and not of 
these alone, but also of vague moods and unvocal feelings 
which are always facts /or politics and may, at any time, 
become facts in politics. In short, the old world distinctions 
between things political and things executive was getting 
gradually obliterated. The mere executive efficiency which the 
Indian Civil Service had developed to an astonishing extent, 
was not of a character which could rise to that higher political 
efficiency which develops an understanding of complex social 
tendencies and gives insight into the /jliings ^hat agitate* the 
human mind. 

Jt is these facts that Lord Morley had in mind, when he de- 
clared in presenting the Indian Budget to the House of Com- 
mons in June 1907. “ They (experienced officers) all or nearly 
all admit that there is estrangement, I ought to say refrigera- 
tion, between officers and the people. For the last few years, 
and this is a very important point, the doctrine of administra- 
tive efficiency has been pressed too hard . 

our administration, so shrewd observers and very experienced 
observers assure me, would be a great deal more popular if it 
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was trifle less efficient, a trifle more elastic generaily. We 
ought not to put mechanical efficiency at the head of our 
ideas.’’ 

Moreover, the war had quickened the democratic impulse 
in India. It had also made the demand for politicial reform 
more and more insistent. The ei^hasis put by British and 
Allied statesmen on self-determination during the later period 
of the European war, reacted on the political movement in 
India. British statesmen recognized that a clear and definite 
statement of British policy towards India in relation to these 
two facts — the demand for self-government and the introduc- 
tion of democratic institutions — had become imperative. It 
'vvas under such conditions that the Declaration of 20th 
August 1917 was made in Parliament. This Declaration which 
lays down unequivocally the policy of the British Government 
is as follows : — 

“/The policy of His Majesty’s Government with which 
the Government of India are in complete accord, is that of 
increasing the association of Indians in every branch of the 
administration and the gradual development of self-governing 
institutions with a view to the progressive realisation of 
responsible government in India, as an integral part of the 
British Empire. They have decided that substantial steps in 
this direction siffiuld be.Jiaken, as soon as possible, and that it 
Is of tlf^ffiighest importance as a preliminary to considering 
what the steps should be that their should be a free and 
informal exchange of opinion between those in authority at 
Home and in India. His Majesty’s Government have accord- 
ingly decided, with His Majesty’s approval, that I should 
accept the Viceroy’s invitation to proceed to India to discuss 
these matters -with the Yicero^T" and with the Government of 
India to consider with the Viceroy the views of the Local 
Governments and to receive with him the suggestions of 
representative bodies and others. 
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“ I would add that progress in this policy can only be achiev- 
ed by successive stages. The British Government and the 
Government of India, on whom the responsibility lies for the 
welfare and advancement of the Indian peoples, must be the 
judges of the time and measure of each advance and they 
must be guided by the co-operation received from those upon 
whom new opportunities of service v?ill thus be conferred and 
by the extent to which it is found that confidence can be 
reposed in their sense of responsibility. Ample opportunity 
will be afforded for public discussion of the proposals which 
will be submitted in due course to Parliament.” 

This Declaration contained three principles — first, the 
principle of associating Indians in an increasing manner with 
the Government of the country which had already been accepted 
by the appointment of Indians to the Viceroy’s and the 
Governors’ Cabinets and in the Secretary of State’s Council. 
iThe second was a' definition of the goal of British Indian 
Government, which was declared to be ‘‘the gradual develop- 
ment of a self-governing institution with a view to responsible 
government in India, as an integral part of the Empire.” The 
British Cabinet and Parliament accepted by this Declaration 
self-government for India on the Dominion model as their 
ultimate object. The first was meant to meet legitimate 
Indian grievances that they had no part in tliA administration, 
the second was in response to the democratic impulse and the 
demand for political freedom. The third principle was the 
clear enunciation of the claim of the British Government to 
be the sole judge of the time and measure of advance. ^ 

In accordance with the statement contained in the Decla- 
ration, Mr. Montagu visited India in the winter of 1917-18, 
and submitted to Parliament, a report which was signed joint- 
ly by hjmself and ^ by Lord Chelmsford who was then the 
Governor-General. The Beport is remarkable chiefly because 
it recognised that the new official policy, of gradually 
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developing ‘‘ Self-Governing institutions with a view to 
the progressive realisation of responsible government ” 
was impossible on the lines of previous reforms. The 
essential characteristic of the Minto-Morley Act was that 
the Legislatures created under it were merely advisory bodies, 
without sharing any kind of authority or responsibility. It 
was impossible to develop representative institutions out oi 
these. The Mountagu-Chelmsford Eeport also recognised that 
Self-Governing institutions were impossible as long as the Pro- 
vinces ^continued to be agencies of the Government of India 
without administrative independence. The Eeport, therefore, 
came to the following conclusions and, as these form a basis 
of the Eeforms Act, it is important to keep them in mind for 
the purpose of our discussion. They were : 

(ij There should be, as far as possible, complete popular 
control in local bodies and the largest possible 
independence for them of outside control : 
(iij The Provinces are the domain in which the earlier 
steps towards the progressive realisation of 
responsible government should be taken. Some 
measure of responsibility should be given at 
once and our aim is to give complete respon- 
sibility as soon as conditions permit. This 
involves giving the Provinces at once the largest 
measure of independence, legislative, administra- 
tive and financial of the Government of India, 
which is compatible with the due discharge by 
the latter of its responsibilities : 

(iii) The Government of India must remain wholly 
responsible to Parliament, and saving such 
responsiblity, its authority in essential matters 
must remain indisputable, pending experience of. 
the effect of the changes now to be introduced 
in the Provinces. In the meantime, the Indian 
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Legislative Council should be enlarged and 
made more representative and its opportunities 
of induencmg Government, increased : 
fix) In proportion as the foregoing changes take 
ehect, the control of Parliament and the 
Secretary of State over the Government of India 
and Provincial Governments must be relaxed.’' 

Two Committees came out to India in 1918, to study on 
the spot, the problems connected with legislation based on 
these recommendations : questions relating to franchise, 
finance and functions. A Joint Committee of the two Houses 
of Parliament was also appointed to receive evidence on the 
proposals. The Eeforms Act of 1919* was the outcome of 
these deliberations. It marked the close of an era in the 
- history of British connection with India. The old idea was 
that India was a British possession to be governed, may be 
for the benefit of Indians, but without their participation* 
The Indian Government was not and did not pretend to be 
j responsible to Indians. The Eeforms Act did not introduce 
Eesponsible Government, but it introduced a change in the 
principle of the Government of India. A large body of 
influential Indian opinion considered the Eeforms inadequate, 
unsatisfactory and unworkable, but there was hardly any 
controversy as to the rightness of the^ basic principle of the 
Eeforms. It was about the adequacy of the Measure and not 
about its principles that Indian criticism was directed. 

This change in the principle of government — the trans- 
formation from a purely British to a British-Indian Govern- 
ment, was emphasised, even before the passage of the Act 
through the Houses — by the appointment of Sir S. Sinha to the 
Imperial War Cabinet, and later by his elevation to the Peerage 
^as Lord Sinha of Eaipur, and his inclusion in the Minis tr^^ as 


I See Chapter III. 
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Under- Secret ary of State for India. The fact that Lord^Sinha 
was entrusted with the piloting of the Bill in the House of 
Lords was, in itself, meant to emphasise the change that had 
taken place in the relations between India and England. But 
however good the intentions of statesmen in 1918 were, 
circumstances beyond their control conspired to defeat them 
and the Reforms Act had to be worked, in an atmosphere, not 
of good-will, but of distrust and suspicion, such as India had 
never witnessed since 1857. 



Chapter II 

THE EEFOEMED CONSTITUTION 
T he Eeformed Constdt iiiiiQXL 

ment in thj ^e wa^ : in its rel ationto the Secretar^i^^f^t^te, 
in its control overroeJPro^aiies, and thirdly, in its r Mroon to 
the Legislatni^ We have seen, that before the Eeforms Act, 
the Government of India was no more than a subordinate 
administration carrying out the wishes and instructions of the 
Secretary of State. The Act of 1919, made no alteration in 
the theory of Parliamentary Sovereignty over India and the 
Secretary of State’s powers over the Government at Delhi 
continued unimpaired. But though in theory it remained the 
same, it is clear that there was a change in the relative posi- 
,tions of Whitehall and Delhi. ^The purpose of the Act was 
that, so far as possible, the Government of India must take the 
opinion of the Legislature and carry out it§.^wishe|* Especially 
in financial matters, excepting in regar^j^l certain sub- 
jects (called non-votable) which ard^j protected by 
section 67 A from the vote of the Legislature, the 
decision of the Assembly is, in ordinary circumstances, binding 
j)n the Government of India.^J" ^o this extent therefore, the 
control of the Secretary of State over the Government of 
India may be said to have been relaxed in practice in favour 
of the Indian Legislatures.J 

^ Moreover, by section 19 A, power is given to the Secretary of 
[State in Council by rule to regulate and restrict the exercise 


See infrai P- 45* 
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of the powers of superintendence, direction and control 
vested in the. Secretary of State ^ . . .or otherwise, in such 

manner as may appear necessary or expedient 
give effect to the purposes o f the Act of 191 9.'’ 
ts Secondly, the Government of India has surr'ffidered much of 
the power it exercised over the Provinces.^#/ The authority of 
the Government of India was maintained in three ways ; Jgr 
tja^ hnancial syslie m which left the Provincg..^at the mercy of 
the Central Government : by the co ntrol ormegislatio n, and 
by interfei’ence even in the ordinary details of administration. 
As the main provisions of the Act consisted in the establish- 
ment of Besponsible Go vemment-_in-Jbhe,.. Provin ces, the 
authority of the Central Government, in all these three 
matters, had to be strictly limited by the Act itself.^ The,* 
whole range of subjects is divided into Provincial and Central,^ 


and though the Central Government does not surrender its 
supervisory and controlling authority over all Provincial 
subjects, the purpose of these divisions was to emancipate 
the Provincial Government from the parental tutelage unde r 
which they had previously live d. 

^ In finaJichiJ matters also, the Provinces were more inde- 
pendent of the Central Government. A. Before the Eeforms, we 
saw that the Provinces were dependent on the Central Gov- 
ernment for their reve;ijLues and this was the ferea ^st oh sta ble 
in the wav of Provincial auto nom-^^ IHie^ Central and Provin- 
cial revenues were divided under the Act and this s eparation 
offi nanceRdaid the wav for future, developmen t.^ ‘The position 
was now reversed,' The Government of India was not in a 
position to meet its whole expenditure from Central revenues. 
In fact, it was faced with a large deficit. The Committee 
which was appointed to go into the question of financial 
relations between the Provinces and the Central Govern^en^ 
recommended *a system of provincial contributio nM%nch^was 
to- b e the first charge on the Provincial revenues for the 
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upkeep of the Central administration.' In some Provinces 
this contribution was over 53 p. c. of the increased spending 
power under the new distribution. Of the disastrous effects of 
this system of Provincial contribution on the working of the 
Eeforms we shall speak later.) But apart from the question of 
.contributions, which have now been modified, there is no doubt 
'thai the separation of the Provincial and Central revenues 
twas one of the most important features of the Eeforms. ' 
'•^/'Administratively, the authority of the Central Government, 
in certain of the Provincial subjects transferred to the'control 
of the Legislative Council, has been jfiolished by st^i^eT^fn 
other Provincial matters also, though the responsibility of the 
Central Government remains, the increased influence of the 
Provincial Legislatures and a large measure of financial control 
enjoyed by them render an inquisitorial interference, such as 
was the practice before the Eeforms, impossible in 
practice. 

^ ^0 far as the Government of India was concerned, the most 
important Eeform introduced by the Act was the establish- 
ment of a bi-cameral Legislature with increased powers/ The 
Indian Legislature, as constituted by the Act, consists of the 
Legislative ^s sernbl y and the Council^of__Sta^/ The Legisla- 
tive^*S|gemhly is an enlarged successor of the Minto-Morley 
Council and consists of elected^er gber s, and 4 0^ -no min- 
ate d bv the Gove mor-G^ eraL of whom 26 are officials. The 
fra nchise for the Legislative Assembly is ba§edo2m-Ji.,^fa^ 
h igh -pr ope rty qualificatio n. / For the first five years the 
PresidentoF the Legislative Assembly was nominated by the 
Secretary of State.* The Legislative Assembly^ so enlarged ; 
as to represent"'' di g^n t Interests anST ^communities 
i n Ind ia, differed fr qm the Minto^dorley'" Cou ncil^ the 
fgUowingrespafits. |(The princi^e of ffirect election was^in^ 
duced^^vEIch made the Assembly a representative Legisla- 
ture for the whole of India. |[^Secondl)-'^ the Assembly had. 
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a clear elected majority. The Minto-Morley Council had 
only a minority of elected members and the elections were 
not direct, but by the elected members of the Provincial 
Councils. I The powers of the Assembly were also considerably 
enlarge^' ("^Besides the right of moving resolutions and 
interpellating the Government, the Assembly was given the 
right to move adjournments, to discuss urgent matters of 
public interest, and what was more important, w^s _givexL_Sbn 
effective control over a large portion of the^JB^idgSitJ Under 
section of tEe Act, supplies are to be voted in the form of 
demands for grants, and except for certain heads declared by 
the Government to be non-votable, the Assembly had, in 
ordinary circumstances, control over the items presented for 
its approVi^ We shall discuss in detail the financial and 
other powers of the Legislative Assembly m a later chapter. ' ‘ 
The Con^^l of ^tjj^ originated from a proposal meant as 
a device to geF^ljh rough measures which were thrown out by 
the Assembly. But the Joint Committee, which was firmly 
convinced of the desirability of second Chamber, transformed 
it into an upper House. I t consists of 34 ele cted ,a^d^26 
normnr64ied-.mei£t^^ not more than 20 of the latter being 

officials. ,The franchise is based noi- merely ,- nn high 

prope rty qualificaUQ^haij:>-n ^si^^ such as past or present 
membership of, aJegisktive body, past, or present tenure gf 
office of a local authority, past or present university 
distinction, the tenure of office in a co-operative banking 
“Society or the holding of a title conferred for literary merif, 
No Bill, except a money Bill, is deemed lo have been passed by 
the Indian Legislature, unless it has been agreed to by both 
Chambers. ^ The members of the Viceroy’s Executive Council 
who are members either of the Assembly or of the Council, 
may speak in either, but rnay vote only in the Chamber to 
which they are nominated, 

•Another important change introduced in the Central 
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Government is t h^ innrefl.se in jh e number of IndiaaiJlxecU' 
t ive poun dOLla^. - Before the Eeforms, the Governor-Generars 
Council consisted of one Indian member out of six ordinary 
members. , After 1919, three of six are Indians. This was- 
meant as a fulfilment of that part of the Declaration of 1917 
which spoke of the increasing association of Indians in every 

branch of Government. 

c 

f'') It will be clear from what has been said, that the most 
Important and fundamental changes that were introduced were 
in relation to the organisation, authority and character of the 
pentral Government. « In fact, as the Montagu-Chelmsford 
Eeport clearly stated, the Provinces had first to be emanci- 
pated from the control of the Central Government before 
parliamentary responsibility could be introduced. ^The whole 
object of the Act was, therefore, to restrict powers of the 
Central Government over the Provinces/ and to introduce 
responsibility to the elected representatives to tlie extent 
that the authority of the Central Government was relaxed. 
I^he chief ieaiiure-.ol.the Eeforms — from which the name Dyar- 
i 5jli?iJ..GpA^rnment arises^^ the sepa ration ..QfJiuackions into 
Itwo classes, one called the E eseryed departmen ts which the 
] Go vernor, with the help qf_hjs Executive J^quncil^admini^^ 
under the c ontrol an^ups^ision of the Goveimoj^ Genera l and 
lth ^Secretary_n£ State, and the otbef calfed ¥re Trans^nred 
' deij artments which are administered by the Governor witETBe 
:heI^31ffOiIini^rs xe^QRsMe Legislaku:e..of 
his E^oviac aj -'^^^Q pm^pose of^the^;^i^n^:^taJi^ 
parliamentary responsibilityn in certain important subjects, 
and to giveite’ibegiglalure the right to control and direct the 
Wministration.f Before the Eeforms, the Governor in Coun- 
cil, was resj)onsible for the whole of the administration directly 
^to the Central Government and indirectly to Parliament. 

{the Provinces were to be emancipated from the control front 
sabove, it can only be on the basis of control from below. 1?he 
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alternative to control by executive order is control by popular 
vote, ^n the Transferred subjects, this control was handed 
over to the Legislature and their administration placed in the- 
hands of elected Ministers, t Thus there came into existence 
two divisions of Provincial Government, the Peserved half and 
the Transferred half. The-main sub iects that were Eeserv ed 
fo^j he adi xunistration^-oiAe Guavemouand his non-parliament- 
ary Finapce. The 

Tra-nsf^Ted-half^ consists of lo cal self-Governmen t, medical ad- 
minstration, juiblic heajjbh and^^nitation,-Und„vital, statistics ; 
e dyicatio n. other than European and Anglo-Indian and exclu- 
sive of the Benares Hindu University and the Aligarh Muslim 
University, the Chiefs’ Colleges and the Calcutta University — 
this latter only for a period of 5 years — public works, except 
in Assam : agriculture, exculsive of irrigation ; co-oj3erative 
societies, excise, religious and charitable endowments and 
development of industries The administration of these 
departments was to be carried on by Ministers who were to be 
responsible to the Legislature of the Province.^'l" So far as the 
Transferred subjects were concerned, the control of the 
Secretary of State and the Governor-General was reiaxed,^that 
of the latter by the Act and of the former by a Eulet of the 
Secretary of State in Council, dated 23rd of November 1920 j 
made in exercise of his powers conferred by section 33 of 
the Act. 

* Officially defined as “ matters relating to the constitution and 
powers of municipal corporations, improvement trusts, district boards, 
mining boards of health and other local authorities established in the 
province for purposes of local self-government^ exclusive of matters 
arising under the Cantonment, Act, 1910 ; subject to legislation by 
Indian legislature as regards (a) the powers of such authorities to 
borrow or otherwise than from a provincial Government, and (b) the 
levying by such authorities of taxation not included in Schedule II to 
the Scheduled Taxes Rules. 

* Rules under the Secretary of State’s Acts, p. 258, 



20 ^THE WORKING OP DYARCHY IN INDIA 

The Rule declared — “ The powers of superintendence, airec- 
tion, and control vested in the Secretary of State and the 
Secretary of State in Council under this Act, or otherwise 
shall, in relation to the transferred subjects be exercised only 
for the following purposes, namely : 

(i) to safeguard the administration of central subjects : 

(ii) to decide questions arising between two provinces 

in cases where the provinces concerned fail to 
arrive at an agreement : 

(iii) to safeguard Imperial interests : 

(iv) to determine the position of the Government of 

India in respect of questions arising between 
India and other parts of the British Empire : and 

(v) to safeguard the due exercise and performance of 

any powers and duties possessed by or imposed 
on the Secretary of State or the Secretary of 
State in Council under the Act, namely, section 
29 A, section 30 (lu), Part YII A, or of any rules 
made by or with the sanction of tlie Secretary 
of State in Council.” 

So far as the Central Government was concerned, section 
45 A (3) of the Act laid down, that “ the powers of superin- 
tendence, direction, and control over Local Governments 
vested in the Governor-General in Cou?icil shaW, in relation to 
the transferred subjects be exercised only for such purposes 
as may be specified in rules made under this Act. . 

The Devolution Rules, Part Y (No. 49), limited this control 
‘^to the first, second and fifth clases of the rule which the 
Secretary of State made restricting his own authority, 
-,5.'^Within these limits the Provincial Government in the Trans- 
ferred departments is responsible only to the Legislature and 
is administered by Ministers appointed from leaders of parties 
in the Councils and holding their office subject to the authority 
of the LegislatureA^ 
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The Eesei^^^h-departments, on the other hand, are adminis* 
tered by a^:On;^ar^^entary Executive, responsible only 
Goverjoor in CounciLand do the--S^etary--^ -States Of thej 
nature of the division of their functions and the difficulties 
arising therefrom, we shall speak in a later chapter. The 
important thing to note here is that the Provincial Govern- 
ment consists of two halves, one of which is responsible only 
to the Governor-General, and the other is responsible to the 
■elected representatives : ^that Einance is a reserved subject, 
administered by an Executive official, and that the two 
halves share a common purse, though in its control the 
Ministers have but little voic^. 

<l-he Provincial Legislatures, which have thus been entrusted 
with considerable powers of control, are constituted on a more 
liberal franchise than the Indian Assembl;/. The strength of 
the Council varies according to the Province* The following 
table gives the number of elected and nominated members in 


all Councils. 

Elected 

Nominated 

Total 

Madras 

98 

29 

127 

Bengal 

114 

26 

140 

United Provinces 

100 

23 

123 

Bombay 

86 

25 

111 

Bihar and Orksa . 

76 

27 

103 

Punjab 

71 

22 

93 

Central Provinces & Berar 

54 

16 

70 

Assam 

39 

14 

53 


^The Provincial Councils enjoy much larger powers than 
the Central Legislature in all matters excepting legislation/ 
The legisIatj«--afUtfoor4ty^‘oLtJ^ Councils is rest ricte id 

in two ways , by the previous sanctiopLjolth^ilawemor--G^n^ 
in _Cou ncil, which is required in certain specific matters, and 
by tkeGonncils. 

The^overnor has also-4h^-'right“0f"eertifying', veteing or of 
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^res^ving^ior .the consideration of the Governor-Ge^aerah- any 
Bill passeddiy^a Provincial Council^^The power of certification 
is an authority given to the Governor to declare that a Bill 
(or a clause of it, or an amendment of it) affects the safety or 
tranquillity of a Province and to direct that no proceedings 
shall be taken thereon. The Governor also has the power of 
withnlding his assent to any "Bill passed by the Counci^ if he 
considers that it is necessary either for the peace and tranquil- 
lity of his Province or it confers unfair advantages on some op 
deprives others of advantages which they heretofore enjoyed^ 
The Instrument of Instructions lays this down clearly ; We 
do hereby speciall^^ require and charge you to see that no Act 
of your Legislative Council shall be so framed that any of the 
diverse interests of or arising from race, leligion, education, 
social condition, wealth or any other circumstance, may 
receive unfair advantage, or may unfairly be deprived of privi- 
leges or advantages which they have heretofore enjoyed, or be 
excluded from the enjoyment of benefits which may here- 
after be conferred on the people at large/’ Besides this 
power of veto, the Governor has also the right of reserving 
for the consideration of the Governor-General in Council, a 
Bill passed by the Legislature of his Province. The Governor 
is not merely empowered but directed*^ to reserve for the 
consideration of the Governor-Genef^al any Bill not having 
been previously sanctioned by the Governor-General which 
ihas been passed by the Legislative Council, if it appears to 
jthe Governor to contain provisions : 

(i) Affecting the religion or religious rites of any class 

of British subjects in British India : 

(ii) Eegulating the constitution or function of any 

, university: 


‘ Rules under section 12 (i) of the Government of India, Act 191^. 
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(iii) Having the effect of including within a Transferred 

subject, matters which have hitherto been class- 
ified as Eeserved subjects : 

(iv) Providing for the construction or management of a 

light or feeder railway : 

(vj Affecting the land revenue of a Province. 

^He may also reserve for the consideration of the Governor- 
General, any Bill which appears to him to affect any matter 
wherewith he is specially charged under his Instrument of 
Instructions, or to affect any Central subject or the interests 
of any other Province. 

Subject to these important restrictions, the legislative 
powers in the Provinces are in the hands of the Council.' We 
shall see, in estimating the work of the Council, that so far 
as this authority is concerned, most Provmcial Coundtisr 

The only occasion 

where the Governor of a Province had to reserve a Bill for^^ 
the cosideration of the Governor-General, was in the' 
important and far-reaching reform effected by the Hindu ^ 
Eeligious Endo wmen t Act of Madras, which clearly came 
within the provisions of the rule above discussed. The 
same Government also vetoed, with less justification, Bill , 
seeking to protect tenant rights in Malabar, which in its 
essential principles and main provisions had received the 
previous sanction of the Governor-General. Otherwise, the 
legislative activities of the Provincial Councils have been 
unhampered. |^The financial^ autho rity of the Provincial 
Councils over the Transferred subjects is complete. ^The 
Council may cut down or refuse any demand made on behalf 
of the Transferred subjects.' In the case of the Eeserved 
subjects, the Governor is given the right of certifying that the 
expenditure provided for by the demand is essential to the 
discharge of his responsibility for the subjects. There are 
also' four important heads on which the Council’s vote is not 
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required for expenditure, i These non- vo table items are : U) 
the Provinci|i.contrihu4iensdjtr"the^^^ntral Government, (2> 
interest3n^-*smking^-iun4^il3j3:^3^ o^J^ns, (8) expenditure 
of which the amount aa^gprescribed by law, (4) the 
salar.iea..aai(l.pensim3 of H igh Ooarh J ud^ and 'the Advoeate- 
Geiqsral of the Province. 

^^The Council exercises control over the administration of 
the Transferred departments and indirectly influences by 
resolutions, questions, and by the reduction of demands, the 
administration of the Eeserved departments.; It was meant 
that the Councils should have considerable influence, though 
no direct authority, over the affairs of the Eeserved half. How 
far and in what direction, they have been enabled to exercise 
such influence, we shall see in a later chapter. 

The Provincial Councils as we noticed before, consist of 
elected members, representatives of special interests, nomin- 
ated representatives of backward classes and of nominated 
officials and Executive councillors who are members ex-officio. 
Thus the elected members fall into two categories, those who 
represent a ipopular electorate, members representing 

Mohammedans and non-Mohammedans, and those who repre- 
sent special interests, e. g , Indian and European Chambers of 
Commerce. The nominated members also fall into two 
divisions : those who are nominated ^to represent backward 
classes, and officials who represent merely the minimum voting 
strength of the Government. It is an anomalous Constitution 
as will be shown when the working of the system is consider- 
ed. This much may be said here that|t^ compositipji of thp 
Council on the basis ‘of the two contradictory systems, of 
popular representation, and the, nomination of permanent 
officials, often lunior officials who have no voice in the shap- 
of policy, militates against its responsible character^'Also, 
so far, the me mbers roDr^nting snecial Euro pean co nsti^ - 
encies have con^dered themselves bound ^n d utvT oni^ l 
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the Governments A permanent bloc of 
this kind, based not on any similarity of opinion or interest^ 
but on the ground of -supporting the Government, does not in 
any way add to the strength or the usefulness of the Council. 

^ The non-parliamentary Exec utive of the Provinc es con- 
sists of a Governor and two or four CDuncillor s. It was. 
originally suggested that it should be statutorily laid down 
that half the members of the Executive Council must be 
Indian. ’ But the Joint Committee of the two Houses, which 
reported on the proposal, recommended that division of that 
kind, on a racial basis, was inadvisable, though in practice it 
was very desirable that at least half of the Executive should 
be Indian.’ This has been uniformly followed. The control 
in the Provinces, both in the Transferred and in the Eeseiwed 
departments, had thus to a large extent been vested in Indian 
hands. 


It should not, however, be forgotten that though the 
principle of responsibility was introduced and a measure of 
Indianisation was decided upon (and carried out in the Execu- 
tive Government) ,Hhe autocratic character of the Government 
was still maintained.! \ In the Central Government there was- 
not even the pretence’ of responsibility.-^ It is truaJiJialLihe* 
Assem]^ w^as giv ^...^Lda^]iQwers, but the irnasi^pnsihje 
auth ority of the ffi-overnoF>-General in Council was 
bi^the extraordinary po wers of certific ati on which 

were reserved for the Governor-General, and aJso^byJhejson- 
stitutian of the..CpunciLof Biiate. whi cEj ^ CQmPi)Red. ■a sJjo 


mgn-votable 


items constitutes a very seriou^ restriction on the financial 
powers of the Assemblyj^^'^Even in the Provincial Legislatures, 
auto^icy, though weak*ehed, still sits armed with the rights of 


certification and entrenched behind the Eeserved half 


of the Governments iThe limitation of the powers of the 
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Provincial Councils in legislative and financial matters has 
already been noticed. of^akin^niles 

which is vested in the Governor-General in Council, the 
Gov ernm ent has always at hand a jyesyjQiQri, with which to 

enforc^§_iaIthoxi?yX * 

But when all is said, it still cannot be denied that the 
Montagu-Chelmsford Act i njroduc ed changes which though 
inadequate in Indian opinion, fundamentally altered the 
character of British rule in India. iPor the first time, it was 
accepted that Britain is pledged not only to good government 
in India, but to responsible Government.^ Until 1919, this 
principle was altogether foreign to the structure of British rule. 
Lord Morley stoutly repudiated the idea when he 
introduced the Eeform Act in 1908. The introduction of this 
principle, in however limited a field, and through a machinery 
which even its advocates did not claim to be anything more 
than a difficult and trying invention, was in itself a change of 
far-reacbmg character, ^he bureaucratic citadel had been 
breached^c not only breached, but an advance-guard planted 
inside. It is inconceivable that any attempt will now be 
made to go back on that. What every student of Indian 
politics should remember is that, >ithough the Montagu- 
Chelmsford Eeforms were inadequate and unsatisfactory as 
Indian opinion has consistently heldpthe turn that was taken 
in 1919 was the right one. It was in the direction of Eespon- 
sible GovernmentJ It is easy now to forget that, at that time 
other roads were equally open and might have been taken 
without difficulty. One has ofijy to read, either Mr. Gokh ale’s 
Testament representing the Moderate view, or the Nationalist 
scheme put forward by the Congress and the Muslim League, 
to realise this. It is to the credit of Mr. Montagu that he 
saw clearly the alternatives before him and stuck firmly to 
the principle of Eesponsible Parliamentary Government as the 
only line of sure advance. The introduction of that principle 
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is, in itself, the most important decision taken by Parliament 
in British Indian history since the first interference by Lord 
North in the affairs of the Bast India Company. That, in 
spite of determined opposition to the details of the Eeforms, 
this great service of Mr. Montagu was recognised in India, is 
clear from the feeling which was evoked all over India at his 
death. 

Se cond ly, it is equally clear that “ the increasing associ- 
ation of Indians in every branch of the administration,” which 
the Declaration of 1917 promised, was .effectqcLJo^^a^opsider- 
able though still inadequate ex tent. Half the Executive in 
the Central as well as in the Provincial Governments are now 
Indians. It was no doubt to emphasise this aspect of the 
matter, thaiJi an Indian was appointed Governor of Bihar and 
Orissa, though, so far, the example has not been followed.,^ 
Appointments which were, until recently, exclusively reserved’ 
for Europeans, like Chief Justiceships of High Courts, have 
now been thrown open. Though the appointment of Indians 
to these posts has up to now, only been in the nature of . ex- 
ceptions, its purpose is unmistakable. ^ It is to demonstrate 
that the policy of the Government is increasingly to convert 
the British rule in India from an alien administration into an 
Indian Government, based no doubt on British connection, 
but still Indian in its outlook and to a large extent Indian in 
its personnel. 

In these two respects Indian opinion has always looked 
upon the Montagu-Chelmsford Eeforms as a distinct advance, 
and, but for the political circumstances to which we must now 
turn our attention, the working of the Eeforms would, perhaps, 
have yielded more satisfactory results. 



Ghaptee III 
POLITICAL CONDITIONS 

jp ft Eeform proposals wer^^rst made and "the Act 
itself was on the anvil, Indiai]u.A^nion, though seriously 
critic^^in its at^^^de, was in no/^ nse, l^s tjEX The evidence 
submitted before the Joint Committee of the two Houses, 
on behalf of the leading political organisation of the coiintiy, 
clearly showed that, though Indian opinion was strongly 
against the provision by which the element of responsiliility 
introduced in the Councils was sought to be hedged round 
there was every desire to work the Eeforms for wdiat they were 
worth, Th©j 2 a-w;asAmfi.. the xiewiy-formed puxty of 

it-;« and that party 

contained some of the most respected names in Indian politics, 
nen who were responsible, to a very large extent, for the 
rational movement. hTheJIationalists though they criticised 
many of its provisions, especially the 'continuance of legisla- 
tive irresponsibility in the Central Government and were 
loud in proclaiming the inadequacy of the measure of Bes- 
ponsible Government granted to the Provinces, * w^e still 
p rfip fl.r^tq wo rk itll The jiresent writer attended, as a guest, 
a private party meetin'g of the Indian Home Eule League in 
May 1919, in the house of Mr. Bal Gangadhar Tilak, who was 
then the accepted leader of the Left Wing Nationalists. It was 
a oq pfila ve of party chiefs held under the presidency of Mr. 
Tilafe himself. The object of the meeting was to. consider 
the advisability of fighting the new elections on a party 
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and it was unanimously agreed that every opportunity 
provided by the new Eeforms should be utilised to the fullest 
extent. aonatituenii3(. 

This jyas in_May 1919. In whole aspect of 
things had _a.lt£red. Within the short period of one year, the 
political atmosphere of India had undergone a complete change. 
Go odwill and friendliness w hich bad anLmate_d_the di scussions 
follomag^ili^ ...hjad-...vajmabjej^. The usually 

calm atmosphere of India gave place to a violent thunder- 
storm, in which the Eeforms Act and the work of reconciliation 
in general, attempted by Mr. Montagu and his advisers, 
received an unexpected and violent blow. 

What was it that had worked so sudden a change in the 
political S’ky'? F our. fac tors, each -of them important in itself, 
contributed to it. They were the Eowlajt Bilk the massacre 
of JallianwaUa Eg g/?., the Turkish Treaty and the attitud^^oB 
the Civil. Seryi ce_tow ards tlieT T^orm s. • Early in 1919, the 
Government of India introduced into the Legislative Council a 
Bill to amend the provisions of the criminal law relating 
to public safety. During the war, there was an emergency 
Measure enacted in India, entitled the Defence of India Act, 
an Indian version of the British D. 0. E. A. The Executive; 
having tasted the pleasure of summary criminal jurisdiction, 
was not prepar^l to forego it and desired to enact its main pro- 
visions as a permanent part of the criminal law of the country. 
The official justification for this course was that a Com- 
mittee, presided over by Mr. Justice Eowlatt to enquire into 
revolutionary activities in India, had come to the conclusion 
that the hands of the Executive must be strengthened. The 
drastic and draconian character of the legislation may be judged 
from the following provisions : “ Where in the opinion of the 
local government there are reasonable grounds for believing that 
any person is or has been actively concerned in such area in any 
movement of an anarchical nature, the local government may 
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place all the material in its possession relating to his case 
before a judicial officer who is qualified for appointment to a 
High Court and take his opinion thereon. If, after consider- 
ing such opinion, the local government is satisfied that action 
under this section is necessary, it may by order in writing 
give all or any of the following directions namely : that such 
a person fa) shall within such a period as may be specified in 
the order execute a bond (h) shall notify his residence or 
change of residence : (c) shall remain or reside in any area in 
British India* fd) shall abstain from any act which in the 
opinion of the local government is calculated to disturb public 
peace or is prejudicial to public safety * (e) shall report himself 
to the officer m charge of the police station nearest to his 
residence at such periods as may be specified.” Moreover, 
‘the Local Government was empowered by order in writing, 
on the report of an official of its own choosing, to arrest 
anyone without warrant and imprison him without trial and 
to search any place. 

I ndian opinion was unaninaous against- thn^^ill. The 

one of whom has since then risen to the highest position* in 
India, opposed the Bill.' ^ While, arm 
the refused 

*Mr. V. J. Patel, President of the Assembly ; Sir Tej Bahadur 
Sapru, appointed Law Member of the Viceroy’s Cabinet a year later ; 
Sir B. N. Sarma, appointed in succession to various positions in the 
Viceroy’s Cabinet after a few months; Sir Mohammed Shafi, Educa- 
cation Member ; Right Hon. V. S. S. Sastri, appointed Delegate to the 
Imperial Conference 3.ifA Indian Representative at the Washington 
Conference ; Sir Surendranath {Bannerjea, First Minister in Bengal ; 
Mr. S. Sinha, Finance Member, Bihar Government ; the Rajah of 
Mahmiidabad, Home Member of the United Provinces Government ; 
Sir F. Currimbhoy, Member of the Executive Council, Bombay 
Government ; and Sir G. Chitnavis, the first President of the Central 
Provinces Council. 
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to acce]3;t.^£LX]a! ^ a change froiulhe of 
of ^leftre Se cachet . question that was upper mosFl’n 
every 'Indiah 's rmnd at the time was : how can this piece of 
czarist legislation be reconciled with the spirit of the proposed 
Eeforms ? The appeal that was made by all the members was 
to save the Eeforms by liberalising the provisions of this bill.* 
The Government stood adamant, A non-party observer, Mr. 
K. T. Paul, who was present at Delhi during the time, describes 
the atmosphere which prevailed in the capital. “ The 


=^The official description of the Rowlatt Act, its purposes and 
the attitude of Indians towards it, may be seen in the following extract 
from the Report on the Material and Moral Progress of India, 1919-2O, 
placed before the Houses of Parliament (pp. 25 — 26.) 

*Mn view of the salutary effect of this temporary provision 
(Defence of India Act), the Rowlatt Committee concluded that the 
principal requirements of the situation was the strengthening of the 
ordinary machine of law and order in such a fashion as to lend it 
permanently something of the power which it temporarily had 
acquired when buttressed by the Defence of India Act, Accordingly, 
Government determined to introduce two measures. . . One of the 
bills was a temporary measure framed to enable anarchist offences to 
be tried expeditiously by a strong court consisting of 3 High Court 
Judges, with no right of appeal. The second bill was intended to make 
a permanent change in the ordinary criminal law of the land. The 
possession of a seditious (document with the intention to publish or 
circulate the same was to be punishable with imprisonment. . . f 
The feeling of hostility on the part of Indians, the same report 
continues sprang not so much from the provisions of the Bills 
themselves as from a fear first that the powers which the Bills con- 
ferred might be misused, and secondly, that^ the very fact that the 
Bills were considered necessary, constituted an index both to the 
genuine opinion of the Government about Indian aspirations and to 
the strength of the resistance which the Government would probably 
offer to their realisation. "^^For it must be remembered that, though 
the Montagu-Chelmsford Report had been published towards the end 
of 1918, the Committees which were working out details had not yet 
published their conclusions.” 
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incidents of those fateful days stand before memory 
in tragic vividness. I was at Delhi at the time. On a Satur- 
day, Sir William Vincent was persuaded to allow a day to 
intervene in the passage of the Eowlatt Bill. It was to be 
taken up on the Monday and, as all the world expected, to be 
forced through to a conclusion. I remember that particular 
Sunday. I called on Mr. Marris, Sir William Vincent’s 
secretary. I also called on Mr. Srinivasa Sastri. With 
neither of them did I discuss the Bill, but in their rooms and 
wherever I went in Delhi, the atmosphere had one eve^ 
temperature, of set determination. Hope had fled from both 
sides.” It was the same all over India at the time the Bill 
was being hurried through. 

,The Bill was rushed through ; hut the agitation it produced 
in the country was something, the like of which the British 
Government in India had never seen before. /Mr. Gandhi, 
who so far had taken no leading part in Indian political 
affairs, stepped forward and declared for a general hartal, a 
day of mourning and strike, as a protest against this Measure. 
He headed the agitation against the Bill. Tlie whole of India 
answered his call, and^in the Punjab, where the rumour of his 
arrest had roused popular emotion to a pitch, the Govern- 
ment in certain areas was handed over to the military 
authorities. The events that culminfli.ted in t^he massacre at 
Amritsar and the fancy punishments — like the crawling order 
by which no Indian was allowed to pass through a particular 
street except by crawling on his belly — were of such a charac- 
j^er as to leave memories of humiliation and bitterness. The 
following description, by Sir Valentine Chirol, who cannot be 
accused of pro-Indian bias, will show the enormity of the 
crime committed at Amritsar. 

Order had been restored before General Dyer reached 
Amritsar but, on an ill-omened day he thought himself justi- 
fied in opening fire without warning upon a great crowd 
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assembled in the Jallianwalla in defiance of his orders 

prohibiting all public meetmgs.']!> Only those, perhaps, who 
have visited the BagJi, after studying the evidence given by 
General Dyer before a Committee of Enquiry presided over by 
Lord Hunter, a former Solicitor-General of Scotland, can realise 
the full horror of the tragedy enacted there. ) It was to dig so 
sinister a gulf between the ruling and the subject race that the 
story of that black day m the annals of British India cannot 
be Ignored, f The Bac/h — once a garden — has long been, save 
for one clump of old trees, an open space covering xierhaps 
the area of Trafalgar Square, enclosed on every side by mud 
walls with tall houses rising in many places close up against 
and above them. The approaches are few and extremely 
narrow. By one of them, leading on to the highest ground in 
the Bagli, General Dyer with a party of 50 Gurkha entered 
the Barjh, and saw, at a distance of perhaps a hundred yards, 
a dense crowd, variously estimated at from G,000 to 10,000, 
most of them engaged in listening to speeches. Genera] Dyer 
assumed, right! v enough, that this was a public meeting 
contravention of. his orders and a seditious one. Without a 
word of warning, he opened and kept upon them a fusillade 
that did not stop u:Eatil, as he himself said, his party’s ammuni- 
tion was almost exhausted, though the panic-stricken multitude 
broke at once^ strugglijjig to escape through the narrow exits 
or attempting vainly to climb the walls, or in despair throwing 
themselves flat on the ground. General Dyer, according to his 
own statement, personally directed the firing to the points 
where the crowd was thickest. The targets, ” he declared, 
were '' good ” and by the time he and liis men went oft' by the 
same way they had come, they had killed 379, according to 
the official figures given some months later by Government, 
and they left about 1200 wounded on the ground, for whom 
he did not consider it his “ job ” to provide any help what- 
General Dyer was convinced that the sternest measures 
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were necessary to spread terror through the Punjab and 
scotch a great revolutionary movement. t£e followed up his 
actions at the Baghby a crawling order ” compelling all 
Indians to go on all-fours who wanted to pass through a 
certain street. . . 

The true facts about this tragedy were not known until 
a few weeks later. The fury that burst upon India when the 
facts came to light could be imagined. But it was not 
General Dyer’s action that hurt India most. An atavistic 
relapse on the part of a military maniac need not have 
embittered the relations between England and India , but for 
the attitude of the European community in India, and of the 
House of Lords in England, General Dyer was acclaimed a 
hero in every European club in India. Subscriptions were 
collected to give him a present worthy of liis achievement. 
Every European Association in India, except the Punjab 
Association — the exception is significant — raised funds on his 
behalf and championed his cause. While the Coalition 
Qabinet, anxious for tlie safety of the Peforms and the prestige 
of its civilian government, repudiated Dyer’s theory of terrorism 
and relieved him from service, the House of Lords went to the 
extent of passing a vote of thanks for his great services in 
India ! This was indeed adding insult to injury. The 
atmosphere of bitterness and distrust w,^s so strong in India, 
that the Duke of Connaught in his speech, opening the new 
Legislatures in February 1921, made a touching allusion in 
public to it, “Since I landed in Bombay,” said His Eoyal 
Highness, “ I have felt around me bitterness and estrange- 
ment between those vdio have been and should be friends. 
The shadow of Amritsar has lengthened over the fair face of 
India. I know how deep is the concern felt by His Majesty 
the King-Emperor at the terrible chapter of the events in, 
the Punjab.” But in spite of this strong condemnation* 

*Sir Valentine Chirol, India, pp. 207-209. 
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by the Duke of Connaught, the non-official Europeans in India 
were ranged on the side of General Dyer. That curious, 
psychological factor which unites all Englishmen in a foreign 
country in support of one of them, even when he is clearly in 
the vTong, helped to create a racial bitterness to which there 
is no parallel in Indo-British relations. 

On the top of this came the estrangement of the 
Mohammedan population over the question of the Turkish 
Treaty. The Treaty of Severes had dismembered Turkey. 
The Khalif w’as living in Constantinople as a protege of the 
British. Smyrna was handed over to the Greeks, and Mr. 
Lloyd George was eggipg on the Greeks to occupy as much of 
Anatolia as they could. Mohammedan opinion in India was! 
indignant at what it considered a new and more objectionable^ 
crusade against Islam The religious fervour of the Moslems^ 
was stirred and the Khilafat movement, which was the out- 
come of it, took a definitely anti-British attitude. 

Mr. Gandhi’s non-co-operation was the result of these two 
factors. We are not concerned here with the movement 
itself. Mr, Gandhi declared that the only effective guarantee 
against the repetition of the horrible incidents at Amritsar 
was the achievement of Swaraj. He defined Sioara'f — not as 
independence — but as a change of heart on the part of the 
British. Wha^ he was« concerned about was not that the 
Government of India was British and alien, but that it 
possessed a mentality which could tolerate the massacre at 
Amritsar, and allow the partition of Turkey against the 
unanimous opinion of the Indian Muslims. He persuaded the 
Congress — and the country generally — to accept his programme 
of non-co-operation, one of the mam planks of which was the 
boycott of the Councils. It is not the wisdom of that policy 
that is under discussion here. For our purpose, it is 
necessary to remember, that the events of the preceding 12 
months had conspired to bring into existence a movement 
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which placed on its banner the war-cry “ Boycott the 
Eeforms.” 

, > The sullen opposition of a large body of the l3adi|/U„ Qiyjl 
( Seryic§_-t 0 J]he Eeforms also contributed to the feeling of dis- 
^ trust that was growing up in Indies. It could never have been 
expected that the Indian Civil Service, after en 3 oying unlimit- 
ed powers for so long a time, would surrender its authority 
without a struggle. The democratic impulse that the war 
‘ had quickened among all classess of people in England had 
i hardly touched Civil Service Officials m India. Living in an 
’ atmosphere which was impervious to the ideas agitating 
educated India, they did not, speaking generally, even know 
of the transformation that was taking place before their 
eyes It was only when the Montagu-Chelmsford Eeport 
was published that they awoke to the new situation. We 
need not be surprised that they did their best to whittle down 
the proposals and in general to work against the idea of res- 
ponsibility. The alternative scheme submitted by the 
Lieutenant-Governors — themselves the most senior members 
of the Civil Service and its champions — repudiated the idea 
of responsibility. They were prepared for concessions, but 
only such concess^ns as would leave the power of the Civil 
Service unimpaired! Another line of attack, on the part of the 
Civil Service, was discovered in the fifst dispatch of the Gov- 
ernment of India on the Eeform Scheme, the dispatch of 
March 5th, 1919. Propaganda on their behalf, inspired by 
influential members of the Service, became intense m England. 
It was nc^^vonder thaf the cry of ‘'W'hite Mutiny ” was raised 
in India./ 

^ Jt was under these circumstances that the Eeforms were 
put into operatiom The Indian National Congress had ofScially 
'declared against them and in favour of a policy of boycott. 
1 Mohammedan opinion whole-heartedly supported Mr. Gand^, 
and the Conference of IJlema declared that any co-operation 
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with the Government, under these circumstances, was sinful/ 
During the winter of 1920 — 21, the non-co-operation move- 
ment gained almost universal hold over India. The effect of 
all this was seen in the elections to the new LegTslatures, at 
which only a very small percentage of the electorate went to 
the polls. tThere was great difficulty even m getting candi- 
dates to stand. ^ In one constituency, the non-co-operators, 
with a view to making the Councils look ridiculous, put up an 
illiterate barber as a candidate and had him elected The 
imperial city of Delhi elected a sweetmeat-seller who, in 
his manifesto, held forth the alluring prospect that if he were 
elected he would sell his sweets rolled up in Eowlatt xicts. All 
over the country the boycott of the Eeforms was effective It 
is true that there was not a single constituency which did 
not elect a member. But the interest of the whole people 
was centred not on the Eeformed Councils, but on the fight 
that was being carried on by Mr. Gandhi and the non- 
co-operators. 

It hs not only at the time of the introduction of the 
Eeforms the feeling of ill-will manifested itself. All through 
the last 8 years, from the year in which the Act was passed 
until to-day, this heritage of distrust, suspicion and racial 
antagonism has continued. ^With the first shot of Dyer’^; 
guns at Amritsar varnished all prospects of friendly co-| 
operation. The non-co-operation movement synchronised'" 
with ‘the Eeforms.' jThough the movement itself was never 
based on racial hatred, it engendered, among the Bupopean 
population, much mistrust and hostility. |The transformation 
of the non-co- operators into Sivarajists, committed to a policy 
of entering the Councils for the purpose of obstruction, did not 
in any way affect their attituc^e. The feeling of friendly trust 
in Indian affairs, which was manifested by all sections of 
political opinion in England during the early days of the 
Eelorcns vanished, at what was interpreted as ungrateful 
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hostility on the part of the Indians. British opinion 
stiffened towards India. The alarmist stones of disgruntled 
ex-Governors began to be credited, with the result tbac there 
was a considerable fall in the number of British candidates 
for the Indian Civil Service.v In the I. C. S. examination of 
1921, out of 86 candidates only 26 were Europeans. There 
were 16 appointments and only 3 were Europeans one of 
whom retired from service almost immediately, v It became 
the fashion to speak of India as the Lost- Dominion. p The 
agitation in England reached such a stage that the Coalition 
Cabinet felt called upon to reassure the Services and Mr. 
Lloyd George Wcas persuaded to make a speech m Parliament,'’" 
to that effect. The speech he made had the effect of further 
alienating Indian sympathies and making India suspect that 
the Beforms were no more than a Miam. The following 
sentences m his speech gave colour to that interpretation * 
/'Those changes (the Beforms) were in the nature of an 
experiment, and they must he treated as an experi- 
ment. A great and important experiment but still an 
experiment , . .” 

After stating that the Beforms had proved a success and 
that Indians had shown themselves good Parliamentarians, 
Mr. Lloyd George went on : 

“ What I want specially to say fs this, Miat whatever 
their success as Parliamentarians or as Administrators, 
f I can see no period when they can dispense with the 

4 guidance and assistance of the small nucleus of the 
British Civil Service. They are the steel-frame of 
the whole structure. I do not care what you build on 
it, if you take the steel-frame out, the whole structure 
will collapse.*’ 

The conclusion of the speech was even more important : 


2nd of August 1 922. 
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There is an institution which we will not interfere 
with, there is one institution we will not cripple, there 
is one institution we will not deprive of its functions 
or of its privileges, and that is the British Civil Service 
in India.” ’ 

This statement in Parliament created consternation in 
India. It was taken as a new Declaration, an attempt on the 
part of the reactionaries to go back on the policy of 1917. ; It 
is clear that if Mr. L loyd Georgej ^Ape^ch meant anything at 
all,\_ it meant the repudiation of the principle of Pesponsible 
Government even as the goal of British policy in India, t Mr, 
Lloyd George declared that the functions and privileges of 
the British Civil Services will remain unimpaired. /The 
question that was asked in India was, how could any scheme 
of Eesponsible Government, in however limited a sphere, such 
as was given to India by the Act of 1919, be reconciled with 
undiminished powers for a governing Civil Service ? Again, 
if the British Government cannot vjsualise an India which is 
not controlled by the Services, how can complete Eesponsible 
Government, as an integral part of the Empire, the gvadual 
achievement of which was declared by the pronouncement of 
1917 to be the goal of Indian policy, ever be realised ? There 
was no necessity to take Mr. Lloyd George's declaration in that 
tragic spirit. ^ His speech was meant only to convey an' 
assurance to the Civil Services that the British Government 
would look after their interests — a legitimate and, perhaps 
from the British point of view, a necessary step. What 
we are concerned with is not the. intrinsic importance 
of the spegch, but the e ffect it h ad in conv incing tkemeonlain 
India , that the Eef orms. „ were „ no thing - more „ iihan ffishon^t 
trm^er^. I;^ is easy to see now that exaggerated importance 
was attached by the Indian public to an indiscreet utterance, 
but its effect was to stiffen the hostility of Indian public 
opinion towards the Eeforms. 
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' A greater and far more serious check that the Reforms had 
to encounter, -was^thLa^usa oi Re^iilation III of 1818, to arrest 
and detain, without trial, a considerabla number of public 
Avorkers in Bengal. ; Revolutionary crime was known to exist 
there. On this point there is no doubt at all, and Indian 
Nationalist leaders, like the late Deshabandhu Das, had 
themselves acknowledged it in public. ‘ But that did not and 
could not justify the arrest and deportation of a large number 
of Bengali youths, some of whom w^ere occupying responsi- 
ble positions in public life No charge was brought 
against them. Thov were not tried m any court of law. 
They were arrested and deported merely on an Executive order 
based on an arbitrary Regulation passed in 1818. Again, under 
the Regulation itself, those arrested could be detained only for 
six months The Legislative Council refused to pass a law 
authorising the Executive to prolong the imprisonment, but 
by the use of the extraordinary powers vested m the 
Governor, the Act was certified and taken as iiassed. Thus, 
without either Legislative or judicial sanction, a Provincial 
Government, even under the Reformed Constitution, has been 
able to arrest and deport those whom it disliked. The ques- 
tion before the Indian public was not whether these youths 
were actually engaged in revolutionary activity. They might 
or they might not have been. Executive and j^^dicial ideas of 
revolutionary activity differ widely from each other. In 
India there have been cases of people transported for life, by 
Executive authority, for waging war against the King, being 
made, shortly afterwar(5s, Ministers of Government. Therefore, 
in the absence of any evidence submitted before a court, the 
Indian public naturally refused to accept the version given out 
by the Executive. To their mind a more important principle 
is involved in it. Is the Government in India based on the 
Eplo„of Law or is it based on the despotic theory of leMre 
de cachet ? If the Reformed Legislatures have not " the 
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authority even to see that elementary justice is done, then the 
public in India argued, the Eeforms conferred not the sub- 
stance but the shadow of Self-Government. 

. ^Thus, from the very" beginning^ ^the .Bcfca’ms, never had the 
proy^er x^olitical atmosphere^ ? A total lack of imagination on 
the part of the Indian Government in insisting on 
the Eowlatt Act — the unwisdom of wEich has now been 
proved by the fact that it has not been revived and 
when it w^as on the Statute book it was never put in 
operation — and the tragedy at Amritsar, combined to prejudice 
the Indian people and create in them a bitterness hardly 
conducive to the working of the new scheme of government. 
Successive mistakes on the part of both the British Cabinet 
and of the Government of India and the prevalent idea that 
the Civil Service was hostile to the change and working for 
its failure, helped to sustain the feeling of bitterness and 
to keep the people sullen and discontented. With patience 
and understanding on both sides, much of this could have 
been avoided. But by the time the bitterness in India, about 
the Amritsar tragedy, and among the Mohammedans about 
the Turkish peace, had died out, the attitude of the British 
Government, and al^o gf the public, towards India, had under- 
gone a great changer ^The^olitjc^suiJcesAjohthe-Eef-ernfmwr^ 
ther^or^jeQpa^s^’iiHMn the 'Eeginiring; ^ It is only when 
this fact is understood, that the success and failure of the new 
machinery introduced by the Act of 1919, will be properly 
estimated. 



Chapter IV 

DYARCHY IN THE PROVINCES 

It will be seen from the summary description of the Act of 
1919, given in Chapter II, that the pivot on which the whole 
Reforms scheme moved, was the establishment of partial Res- 
ponsible Government in the Provinces, on the basis of a division 
of- functions into Transferred and Reserved halves. It is here 
that Dyarchy, as a system of administration, was introdu^d.^ 
The working of the Act, therefore, can be judged only by a 
detailed analysis of the Reforms as they have functioned in 
the Provinces : and it is to this pioblem that we must now 
hum our attention. The subject has to be studied, not merely 
to see how far the intentions of the Parliament have been 
carried out in the way of establishing Responsible Government, 
but also from the point of view of administrative efficiency, 
the method and extent of popular control and the nature and 
line of further I’eforms. This could o^ly be done bv examining 
the working of the scheme during the last six years under the 
fallowing heads : — 

(i) The relation of the Governor and his Ministers : 

(ii) The relations between the Transferred and the 
Reserved halves : 

fiii) The responsibility of the Minivers to the Legis- 
lature : 

' (iv) The Legislature and the Executive : 

(v) Popular control in administration : ; 

(vi) Finance, the Civil Services and tLe-' 
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One preliminary observation about the division of subjects 
into Transferred and Eeserved, is of importance. ‘(^This divi- 
sion was, in the nature of things, arbitrary ^ but it was more 
than that. ' It was conceived in such a way that the Ministers 
who were supposed to administer the subjects Transferred, 
were never in control of the whole of any single department^ 
The main subjects Transferred in all Provinces were education, 
sanitation, local self-government, agriculture and industries. 
But there were serious limitations affecting each of these. ''"In 
his evidence before the Muddiman Committee, Sir K. V. 
Beddi, the first Minister of Industries in the Madras Govern- 
ment, stated this limitation in the following words : — 

“ I was a Minister for development without the forests. I 
vvas a Minister of agrici\lturQ -minus irrigation. As Minister 
)f Agriculture, I had nothing to do with the administration 
)f the Madras Agriculturists Loans Act or the Madras Land 
Cmprovement Loans Act. . . The efficacy and efficiency of 

h Minister of Agriculture without having anything to do with 
.rrigation, agricultural loans, land improvement loans and 
famine relief, may better be imagined than described. ’ Then 
again, I was Minister for industries without factories, boilers, 
slectricity and water power, mines or labour, all of which are; 
reserved subjects.” The medical administration, which is 
again under a Minister, ?s subject to No. 12 of the Devolution 
rules which states that “ a local government shall employ 
such number of Indian Medical service officers in such 
appointments and on such terms and conditions as may be 
prescribed by the Secretary of State in Gouncil. ” Education, 
again, is a much divided subject. European and Anglo-Indian 
education is a reserved subject, presumably because Indian 
Ministers could not be trusted to deal fairly with these 
communitiess. Chiefs* Colleges and any institution maintained 
by the Government, “ for the benefit of the members of His 
forces or of other public servants, or of children of 
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members of such members or servants are outside the 
control of Ministers. Besides, the Government of India 
maintains an education department under the charge of 
a Member of the Viceroy’s Cabinet and the Central Legislature 
has, by the rules, concurrent jurisdiction on all important 
matters connected with Universities. j^The division of func- 
tions therefore, was not made in such a way as to give the 
Transferred departments autonomy within their own sphe^. 


(l) The Governor 

The most important feature of the Reforms Act was the 
change introduced in the position of the Governor^ 

Reserved de£artoents, the Governor in Council, that is the 
6S:;^5OTl^ti^with his non-parliamentary Executive, was 
responsible to the Secretary of State, through the Governor- 
General in Council. So far h is position h ad not changed. 
With, regard to the Transfetl firLtoa rtmen ts, the Governor was 
clearly understood to stand in a different position. The 
Secretary of State and the Government of India have relaxed 
their control over the Provincial Administrations in the 
Transferred subjects and reserved the right to interference andr 
control only in specified matters. ' To whom was the Governor 
then responsible for the administration of those departments ? 
'Clearly the purpose of the Act wa_s,Jo,mfe Ju^ not an 
^r ^esponsib lg-BSeSStlTe h' gtrtgr^ constitu ^aJ_^lifltpor 
wh'^sTlimsto would ■be_jgspoiiaiUe_to__the^o^ We 
shair Mscusrnihe"'' question of Ministenal resporl^illty 
later in this Chapter.' , But so far as the Governor^ are 
cnncemed/thi s intention of the _ Act_ysra§.Jorgoto .M^he 
firstiwo x^drs 7nd~the.j 3^fi^e^3--cfa^^ 

V* -^ir A P Patro. while still Minister of Education. sUte| to his 
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methods. Under^section 4^^Vof the x\ct^ 
pow ^ was given to mak e., Buies a n d Orde^rs 

“ for the more couvenient transaction of business. ” These 
Buies were^jo framed.as lia.cancentr^te power, as far.as T)Q^ si» 
ble, in the hands of the, GrOYemor^,^ S econdly, the Govern or 
cons ulted the Minister^ in cases of difference 

ot opinion, the p^gtjbsaJias-gr^^ thaMinister , 

though th e 4 bt, _ sftc_ o2 ( 5 ), lays down that he shall be guided 
T7y that advice, except in cases of fundamental difference. Mr. 
Chintamani, the first Minister of Education in the United Prov- 
inces, stated in his memorandum to the Muddiman Commit- 
■t we, that he was ^en overruled in the matter of nomination 
^A^a {library committee , jlu the Beserved departments, if there 
is a difference of opinion between a Member and the Govern- 
or, the matter is brought up f before the Executive Coppc[l 
and decided by a majority vote| The Governor, by dealing in- 

, has assumed greater power of 
control over the Transferred departments, than over even the 
Beserved departments, while in fact it was the whole purpose 
of the Act that such control should only be exercised in 
exceptional matters^ TJ^jBy, the Governors in Provinces 
have ad vanced the "Tin ten ^le theo ry that t he Ministers ar^ 
on ly their advisers. The Buies framed under the Act (not by 
Parliament but by the Government of India), proi^d on 
the assumption that the naw^Qouncils are onl y an enlarg e- 
ment of the old Minto-Morl gy Counci ls, not intended to over- 
ride tffeGovernorTbut to extend his field of consultation and 
advice. . On this 


give advice whick.J hai^YjatmjCM^^ to accent jqi 

to rejeci^ In fact, the Law Officers of the Madras Govern- 
ment, went to the extent of taking objection to the Legislative 


lute in the Transferred subjects than in the Reserved subjects . . 
Under the provisions of section 52, the Governor is held to be in charg( 
i 'the departments transferred to the Ministers. 
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Cotineil discussing appointments in the Tr^jnsferred subjectSs, 
on the ground that the responsibility lay with the Governor 
whose actions could not be criticised by the Council. CThis 
objection, which the President rightly ruled out, has important 
bearings on the question of Ministerial responsibility^ As -the 
law^ stands, by the rules framed under sub-section 5 of 
section 72 D, no resolution can be moved in regard to any 
action taken by the Governor even in the Transferred depart^ 
nients. So far as the Governor himself is concerned, the 
problem clearly is this. If the G overnor is a Con siltntional 
head, then it may be accepted that his action cannot be 
criticised by the Councils on the ground that the Constitution 
vests the responsibility on 4he Ministers/- If on the other 
hand, the Governor claims to act on his own authority, it is 
equally clear that Jiis ac.tiQiis..,shQ n]d ])e 
The present position is that, to the extent 
oLIn^a (and the Secretary of StaTej have capAial over 

I hTlrSllsfeged subj the GovernoPs^pa^exs^ave been 
nci ;eased st ands forth as an irreaponsilile, 

utjmxjib:an--aB-^~a3op.^stjtuy has been w^eli 

brought out m the evidence given by ex-Ministers before the 
Muddiman Committee. Mr. Chintamani, who was a Minister 
in tiie United Provinces, stated the matter thus in his written 
evidence: ‘'I have passed through"^ every 3tage from a 
habi-tuaP. ‘ Honourable Minister is responsible and his view 
shall prevail, ’ and ‘ I must support the Honourable Minister/ 
to being over-ruled in matters of varying degrees of importance 
and unimportance d5wn to nominations to a library 
committee. ” Lala H api Kishun Lai who was Minister m 
the Punjab, gave evidence to the same effect. Sir A. P^atro, 
Minister in Madras, stated that the Ministers com^iletely 
thft control ol the Govet Bor/ Si r Chimanlal Se tAhwad, 
who was an Executive Councillor in Bombay^ declare^That the- 
Governor instead of limiting ^his interference to exception^ 
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occasions of fundamental differences, claimed that “the 
Minister's function in law was merely to advise.” 

y’ which the 

Governor’s powers were aggrandised. i The Instrum enh^f 
In^truj^jjjo ps^ issuecL.J a^.-the^-.Jjiovor chrarg^'d'^ “ttetn to. 
s^^e ^ard all mep 3 iiers^Ql. X)ur s^ryic es employed in fche said 
presidency in the legitimate exercise of their functions, and in 
the enjoyment of all recognised rights and privileges.”! (This 
Instruction is only to safeguard their interests, but it has 
been interpreted to mean that all matters relating to the 
services should be under the control of the Governor."^ 
Nowhere ^es it give authority fo;' their claim that the 
aiwintments, nosM^^and prcji^^^ikms in the Ministers’ 
departments shoulolie under the sole charge of the Governor. 

a_nd transfer,^ claiming zo do so by virtue of a dispatch of 
liieTTourt of Directors in 1844, and the Ministers in their 
d epartments are left absolutely -power less, ^ In Bombay, the 
Governor claimed this right even with regard to the 
Executive Council, i The practice before 1922 was that, 
on the proposals being sent by the department to the 
Private Secretary to the Governor, the Governor, if he 
approved, cirgulated i^ to the Members in the following 
form : “I propose to make, with the concurrence of my 
Honourable Colleagues, the following appointments.” The 
Members of Council then recorded their opinion and the 
majority view prevailed. The Governor decided to alter this 
and the Members were then merely informed that he was 
making the appointments. On one occasion e\'en the form 
“ the Governor in Council is pleased to appoint ” was changed 
to “ the Governor is pleased to appoint.” 

By of| 

and the Transferred half^ thej 


It_g^y(ss_him the right Xo.«.saa th^t n g iniusticffiis/Aaaf ^-^ iE^ 
the Gov^rnoesdrave-asmrmedthe^ sole nowen. Qi ^nnointp ^fmi 


-iiere were two 


ler important methods 
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^ iSn al au thority lies with the Governor.* Thi^w 5 iS-a«-adi^^ 
sol ace oF^we E^ InTEe days before the Beforros, in case of 
any difference between two departments, the majority view of 
the Council to which it was referred prevailed. Now the 
Governor is the final authority, and this also has worked to 
aggrandise the power of the Governor, at the expense of both 
the Executive Council and of the Ministry. 

As has been noticed, according to the Eules under sub- 
section. 5 of section 72 D,^the Legislative Council is powerless 
to criticise any action of the Governor.^’^ He sends messages 
to the Council to which no reply can be voted^ Besides this^ 
has wide powers reserved under the Act itself, 
the Legislative an d Einancial authority of tbe^CTOncil^^ He can 
c^i ty ^iVI easuresi^jected by the Couimil, hecanvgto, or tesen^e 
for the consideratioirortlie Government of India, legislation 

can d isa l low resplutians. even 
^fter the President has accepted them. V Of all these, there 
are many instances in the history of the working of the 
Beforms in Provinces. 

" Sufficient has been said to show that, so far as the Govern- 
ors are concerned^, the opposite of what was intended by the 
Act has been the result. ^ Before tlie Beforms, he was primus 


inte r 'Dares among his Mein Jiexs!^OkGeig^ lie is the 

finajLauthority in cases of difference ^bSt ween the two halves. 


He has a ssy 


es, while his 


legitimate function was only to see that injustice was not done. 


jWhile the control of the superior authority has been relaxed 


and he is no longer responsible in matters relating to the Trans- 


ferred departments to the Governor- General, and through him 


to the Secretary of State, he has not surr endere d tha ^espqn- 
i sihili t y f o -Min i flt.Arpf \,n wli nm thpi at! ife toj>e 

^^rrendered^^royincial ^tonomy has thus meant ap,jpcrea^e 
th^^w^r of the Governor, without a corres^ndin^ mcrease 
in his responsibility to the Le^slature. 
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(2) The Executive Council 

Only less important than the relation of the Governor with 
Ministers, is the position of the non-parliamentary Esecntive 
in charge of the Eeserved departments vis-d-vis the Ministers 
in charge of the Transferred half. The Finance department 
stands in a different position which will be discussed in the 
next chapter. ^ The Executive Council consists of Members 
appointed direct by His Majesty, either from among the Civil 
Service or from the ranks of Indian public men.| In, Madras, 
Bombay and Bengal the Executwe Councils consist of four 
Members, two Civil Servants and two Indians. , In the other 
Provinces, the Councils consist of two members, one from the 
Civil Service and one Indian. 

(3) Ministers and the Executive 

It was the clear intejitipn^^ of the Joint Parliamentary' 
Co mmitt ee that the Eeserved and Transferred halves s hould 
hold jointjiiiin^wiiiajiisns. The Committee in fact laid consid-, 
era^ble^ stress on it. The Instructions to the Governors also 
charged them to this effect “ You shall encourage the habit of 
joint deliberation between yourself, your Councillors and your 
Ministers, in order that the 

may be at the disposal of yo ur Ministers, and that the kn ow- 
l edge of vourJffinisters as toYheI^ E^Q Lthe--TieQPle may ^ be 
at tli a disposal of ** The Secretary of State 

for India also said in the House of Commons that “ it is 
absolutely essential that during the transitional period, there 
should be opportunities of influence and consultation, bet- 
ween the two halves.”* 

/ / What the Joint Committee recommended was only that both"! 
the Ministers and the Councillors should discuss j^ntly, while^ 

the d^is|^ ^ in their resn ect ive si ih^j:;es^-she ul d h t ak em 

This system jss: ag_ ignored for . Jiha^ flia ii 

* Speech of Mr._Moat.agu on the 5th of June I919, on the second 
reading of the Bill in the House of Commons. 
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in Madras, by Lord Willingdon, in favour of a unitary Cabinet. 
But soon the Madras Government also came back to a 
dyarchical view of consultation. In other Provinces, the 
unitary system was not tried and joint consultations were 
informal. In Bombay, the papers lelating to the Eeserved 
subjects were not circulated beforehand, and in the United 
Provinces, on some matters of importance, the opinion of the 
Ministiy was not taken, v Neither half, m fact, was anxious 
for such consultation s.i 

More important was the question of their ^mutual relations 
in the Councilv The close association of Ministers with the 
policy of the Eeserved half, which they did not approve and 
which their party often condemned, did not strengthen the 
position of the Ministers in the Legislative Council/ Many of 
jthe Measures proposed by ,^the Executive are naturally un- 
popular in the Legislaturei |^he Ministers, more often than 
otherwise, share the views of their followers. And yet they 
could neither give a lead to their party, nor openly support 
theip, colleague On one occasion, the Madras Ministers, who 
had a solid majority behind them, encouraged their followers to 
throw out a major legislative proposal of the Government with 
regard to irrigation. The Executive Councillor concerned re- 
signed immediately. But this is the only occasion on which the 
Ministers have been able, through pa^hamentj^y action, to 
force their influence on their colleagues on the Executive side. 
^The equally anomalous spectacle of a Member of the non- 
parliamentary Executive speaking, canvassing and voting 
ag^st proposals of his^ popular colleagues, was seen in the 
IJ. P.^ Council (The Madras Ministers during the Irrigation 
Bill debate, at least kept constitutional propriety by keeping 
neutral, though their attitude was well known.} They neither 
spoke nor voted against it. But in the United Provinces 
Council, in the d^ateon the. .District JBoards^ a Member 
of the E^cutive Council spoke strongly against the proposals 
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the Minister. On the second day of the debate, the Finance 
Member openly ashed the officials to vote against the Bill. 

The Leai^rgl^ of the_ Legislatures is given by the 
‘Governor to the senior Memb er of the non-parliamentary 
Exec utive and not to the popular Mii;pster who is supposed to 
command the majority.^ the Council,’ 

the Ministers have thus become no more than an ax3pend.ix of 
the Executive.^ They are used merely as cover for executive 
action and, though leaders of a party possessing xiower in 
the House, they are often forced to speak for official proposals 
to which they are known to be opposed, or at least vote in 
their favour when their party votes against it. 

It should be noticed that the non-parliament ary Executive 
in this connection does not mean the Civil Service. | Half the 
Members of the ExeQutive Councils are Indians, and it is theses 
champions of Eeserved subjects, who are more anxious for 
autocratic authority and for the lessening of the Ministers 
powers than the Members of the Civil Service.jl^ It is not, as 
has been su^ested, a rivalry between the Civil Service and the 
Ministeis, an attempt on the part of the former to regain 
their position lost by the Eeforms. The aggTessive champions* 
of executive irresponsibility to the Legislature, have as often 
been Indian public men as senior Civil Servants. Sir C. P. 
Eamaswamy I^^er, the j^w Member in Mvadxas>«in vented tire' 
ingenious theory that, by virtue of a dispatch of the Court of 
Directors, all appointments, even in the . Transferred depart- 
ments, were made by the Governor. The Law Member of 
Btogai, Sir Abdur Eahim, distinguished, himself equally by his 
xefusal to he inhuenced by the Council. The Maharajah of 
Mahmudabad, who was the Home Meniber. of The- United Pro- 
vinces Council, w^s as strong an advocate of irresponsibility 
in the Eeserved subjects as the most orthodox Civil Servant. - 

Though the rivalry was not fortunately on a racial basis, 
there could be no question as to what the principle involved 
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was.^, The Meml^rs of the Executive Council while^..d££iling 
to sail.., imdai L. the cover of theT ET stos' influence in t he 
Leg islatuj^, ^vere not preg ared^io^taLke themdll ta^^ or 

consult them in matters of importance. The Mims^rs, on the- 
other hand, ch afed at^eln^ made t oojg of by the_Execu^e 
and afc being forced to serve by their influence and their tacit 
support policies to which they were opposed. J Tl;is_yLas pro- 
bably a n inherent d effipL something whicli we could not 
dissociate from a division of functions such as the Act provid- 
ed. But it should be noted that this continpou^rwahy 
aflect ed the Mini st.ersfl.,,]:^]^io^^^ . with the^Q ounclLa nd even 
struoL.ai^ie roojt^^oijiesponsihihi^^ to thejjggishiture. 


(4) Ministerial Besponsibility 


JThe whole purpose of the division, in fact the wliole purpose 
of the Act, was to make the Ministers responsible for the* 
, administration of the Transferred departments to the Legis- 
, latiire. On this point there can be no doubt We shall now 
see how far the Minister was, in fact, made responsible to the 


Legislature. ^The ^elem ei^tajffi.^copdfliio parliamentary 

resp onsibility is th at the Ali nkter sb nukl be removableTy the* 
vote of popular representatives wdiose*^cbhfld^nce~^lie is 
suppose3‘“'1?crj^^ he shoiihiJiiw e^ such effgo tiye 

contr ol of his department as to bn ..abl%4;4l jdefend the propo sals 
emanating from, thejioiicy pursued by, and the actipp taken 
under that department. A third essential condition is that 


the L^k 


rery opportunit 


to approve or disapprpve of it. 
ii,rit.s».4if,.4dew hklie res^nsi bihty 


Looked at fro m anv of these nQ i,rit.s».4ii;, jew^Lie responsibi lity 
of Ministers to the Councils has j^jeen a 

a re ‘"appointed bv then J ^vemor as ig-^B: 
scopstitutional countries. This does hot """ SSter much. 
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in the Legislature. the nrc> blem of responsibility 

aris^ when the core o Cho mher CQjXQ^ ffled . ; 

Thgjgr.eisence»QLoJ^iaIa»jju^^ ^ members^ aanouoitmg 

to 3( ^ jxg^p f the votes, cr ea.tpg_^^Z a/iJfld^ 
minis ters, even if they...i icuxLmau^^ minorit Y ^ 

of elected members.^,,jlt should be remembered that ia. dheJZH 
p. ^^-CLLelec1 ;; ( f4 m-e-ip bers, a.jSp ugiderable section com es fr om 
special constituencies like European ^(^Immb e^rs of Commem e 
and landhold ers whose votes, iirespective olJhe . quest ion 
iss^ue, arel^^Lhe"^d^i ipos^^ the Government, ^ n the ^ 
MaHraZ^bunciTTB^ 1^7^^kJ^Qnd2$ji*s : of these 2^ consist of 
nomjnated offidals and non-officials and Executive Councillors. 
'Of the 98 who were elected, the Madras Chamber of Com- 
merce and the Madras Trades Association (both Unions of 
.European merchants) elect 3, though the number of electors is 
altogether less than 200. The planters (Europeans) have 
another seat. Then there is one European seat for the 
Madras Presidency and one for the Anglo-Indians. This, 
gives the Government 6 votes as secure as those of their own 
officials. Besides this, the landholders, who are created 
into special constituencies, elect an other 6. who in 
“times of need, owing to their financial obligation to the 
Government, could be as much depended upon to vote in 
favour of officials lik^ the Europeans and the nominated 
Alembers. Thus the representatives of the general electorate 
consisting of Hindus, Mohammedans and Christians, number 
only 86, while the Government has, for all occasions a 
clean unquestioned If therefore, anyone 

can carry with him 23 elected votes out of the 86, be can ’lie 
established^ in authority as a Minister responsible to the 
Oduncil.# His responsibility clearly is not to the elected 
representatives, but to the Government bloc Jcqnsistipg of 
special interests, officials and nominated non-officials. It is 
this ig^ mer vote that props up the Ministers and not the 
votes-^oftb^ elected representatives. ) 
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That this is not merely a theoretical objection can be seen 
from the analysis of voting on important motions in the Legis- 
lative Councils. In July 1927, the opposition in the Madras 
Council moved a vote of censure on the Ministers. The motion 
was '‘defeated,” but the division showed that a clear majority ^ 
of elected Members was against the Ministry. The Ministers 
have not so far resigned, presumably because their responsi- 
bility in the Council is towards the majority which maintains 
them, consisting mainly of the officials and the nominated 
members. ' Again in November 1923, when the question was 
raised of officials voting to keep in power, Sir Charles 
‘Todhunter admitted that whips had been issued asking officials 
and non-officials attached to them to come to the support 
of the Governments This indentification of the fortunes 
of the “ responsible ministry ” with that of the irres- 
ponsible half, shows more clearly than anything else, that 
whatever the intentions of the Act, the Ministr v..js. not 
responsible to the I^iM-Q>tuLi.e and ^oiics.Mn4ej3e]2iim^ . of 
popular opinion^ 

^^Termanent officials nominated to the Council are permitted 
to take part in the discussion, and vote even on. matters 
relatiog to the Transferred subjects, ilf Ministers, were 
removable by the Legislature and the opposition could come 
into power, this anomaly would not h^ve been countenanced ; 
because now a permanent official may have to defend in 
the Council under a new Minister, a proposal which he 
vehemently opposed under an old one. /tt'he size and unity of 
the often leads also to the curious position, oltho. 

noh-parliamentary Executive^^^being able to command more 


, * This problem was recently raised in the U. P. Council (4th, Nov. 
1927), where a Swarajist member moved a resolution on the subject. 
The reply of the Govemmelbt was that it was too late to rectify the 
procedure* 
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votes than ‘ the respo risible Ministers ^ who may exist solely 
on the support of the official janissaries. This^ also is not a 
theoretical proposition, as the position of the present Madras 
Ministry shows. The Executive in that Province has an 
official bloc of 40 votes and the Ministers command barely 25, 
with the result that they have become subordinates to the 
non-pafliamentary half in all matters, including those for 
which they are supposed to be responsible to the Councd^ 
This prol^m, of course, would not arise if any* party 
coujd _ co mm and, , in the Council an adequate maJorit Y^ 
this IS almost impossible under the present conditions. Taking 
Madras again, there are only 86 seats for open election out of 
127^ An absolute rnajoiTty, which would make the Ministers 
independent of the retainer vote, means the capture of 65 se.^ts 
out qf an available total of 86, which is more than 75 p. c. 
IJnless a party can secure from the general constituencies 
(iTindu, Mohammedan and Christian) 75p. c. of all seats, 
the chance of a Ministry responsible to the Council and 
removable by the Council does not really arise. / Phus, so farj 
as removability by the Legislature is concerned, Ministerialj 
responsibility is clearly a myth,^ 

Se coj^^hb if the Minister^ isJgJan^n^td^^ Yefe'p(3nsibi&Mjo 
Cnn-ncd^ he control of ,thn^.»d^4»artr^^ 

which he is supposed administer. The evidenne^^ 
Minister s and ex~Ministers clearly sh ow„sJihjSLfc^44h^^ 
been the case, We have noticed, m a previous section, the 
claim, put forward and exercised, by the Governor .of being the 
deciding authority m the Transferred subjects. T he M inisters, 
it was said, ha d only the right of advice which cau ldJd e -j^ Q i e etgd 
for any^sufficient reason. ^,The Bengal ex-Minister, 

Chai^ary, put the position thus in his evidence. It came to 
thisj ^ while the Minister was responsible to the Legislative 
Council for his administration, it was ‘the Governor “who had^ 
j^^Jn^^clsion on alniosi all guestiops^ though he was very 
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little in touch with the Conncil/'*^ Parliamentary responbi- 
bility of Ministers can only be a sham, when the effective 
authority of the department rests not with the Ministers, but 
with a Governor whose actions a,re declared by rules to l)e 
above criticism by the Legislative Council. It is, i)erhaps, this 
consideration which led the Madras Ministers, in replying to 
the vote of censure in November 1923, to repudiate altogethe}* 
the doctrine of responsibility to the Council. | Ilia-Eajah of 
Panagal, the Chief Minister .of Madras, declared in his speecli 
that as he was appointed by the Governor, he was responsible 
only tb'the Governor. ^ This constitutional doct}’ine that tlie 
Minister is responsible not to the Council but to the 
Grovernor, though a complete perversion of the declared 
purpose of the Act of and amazing from a Minister 

who held the position, ostensibly because he was the! 
leader of the majority part^^ in the Councils, was no doubt 
in accordance with the facts. <Ij[t was to the Governor 
and not to tlie Council tliat the Minister considered 
himself to be responsible, /prom a parliamentary leader, 
the Dyarchical Minister had sunk to the position of a minor 
official. / 

The third condition of effective Ministerial responsibility is 
'that theTjegj^l^Iim^S ^bou have full facilities f or^escpres sing 
thnir ^sapproval of the^Iicy But the 

legislative pr ocedur^ in the Provings, instead of giving import- 
anc0'iI5’''’‘whatls t he"'3iarter of its influence and authority, has 
under Pre sidents refused facilities for discussion^ In 
Mad^a^, when Sir^ 'I Paja^opalachari was'^fesfdent, he ad~ 
nuitted a motion of no-confidence in the Ministers. JBiit in 
/Bengal, such a motion was declared ultra vire$ by the Presi- 
dent. The only opportunityjsJ^^ and by the 

.rules frame^rtSereunder, for removing unpopular Ministers is to 


*Written evidence before the Muddiman Committee, p, 218. vol. 5. 



DYARCHY IN THE PROVINCES 


57 


reduce their .salaries at the time of budget demands. Even in 
^Provinces where the motions for expressing lack of confidence 
^are permitted, the rule is not established that these should 
have precedence over private resolutions. 

Thus, from every point of view, V, Responsible^ , Government 
^evenpf a partial character, which was the purpose and object 
■of the Reforms, has^failed altogether to materialise. *The size 
mid peimanence of the official bloc, and the special interests 
which are bound to support the Executive at all times, 
seriously restrict tire value of a majority in the Legislature as 
4in expression of popular confidence. Responsibility to a 
majority consisting mainly of this bloc is not responsibility to 
popular representatives but to official nominees, j This was not 
iind could not have been the purpose of the "^Act. As it is, 

^ with the Leadership of the Housein the. Executive Councillor 
4 ind the Ministers themselves moulding their policy in order to 
secure the good-will of the official bloc, and tjre Councils 
unable to enforce their nominal authority, the Ministers have 
become subordinate administrators, taking their orders from 
the Governor and depending for their existence on the good 
graces of their colleague^ It is clear, in this particular 
matter, which was the ess'^tial part of the Reforms of 1919, 
that the Act was worked by the Executive in a spirit which 
travestied its intentions* This is but another instance, of 
which many can be found in British Indian history , of the 
local authorities taking away what the Parliament had 
given. 

^It was again the clear intention of. Parliament that the 
Ministers should beJpinJ^ j^^msible for the administratis 
of the Transferred! departments.^ A ivyA nf 

gpvernmer^nvolye^ Lie coll ective responsibility of the Ministry 
and is cleaiiy a^inst separate^and departmental responsibility. 
The Joint Parliamentary Committee was emphatic on the 
point‘,“ The Committee think it important’’ they said “that 
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when the decision, is left to the Ministerial portion of the 
GoTernment, the cori)orate, responsibility of the Ministers, 
should not he obscured ... In cases which are of suffici- 
ent importance to have called for discussion of the whole 
Government, they are clearly of opinion that the final decision 
should be that of one or the other portion of the Government 
as a whole.” The Act itself, section 52 {s), lays it down that 
“ in relation to Transferred subjects, the Governor shall be- 
guided by the advice of his Mniisters unless he sees suffiicient 
cause to dissent from i/zrnyopmion. ” This use of the plum l, in 
conjunctiQn__ with the lo haGGommiJitj^ view, leaveamo doubt 
that the principle of joint ministerial^ responsibility was laid 
down in the Act. BulJ^- rules of Executive Business. wvere 
framed in'aTPthe P rovinces- — with [the exception of Madras 
durlni”The'M]'fs't two years — on _tbe assumption tjiat the 

Gov^^QIS-shoul4-4Wiiu.saDMaLteJx^a;^^ 'the 

Mini sters. In Madras, Lord _ Willi ngdon appointed a Chief 
Mi[^ster and it was understood that the collective resixinsibility 
of the Ministers was enforced at least for a time. In the 
United Provinces, the Ministers who were appointed for the first 
time protested against the idea of departmental responsibility 
and Sir Harconrt Butler yielded to their representation. 
But Sir William, Marris, according to the evidence of 
Mr. Ohintamani, <|jonsidered it a dtviation £rom the spirit 
of the Act and separate responsibility was enforced after 
the resignation of Mr. Chintamani and Pandit Jagat 
Narayan. 

^ It must be recognised that th ere werewma nyLpbstjisIes to 
this^dea of collective^ r^ponsibility in the ProvinUesT where no 
had a suSB^ ^t follo wm be able to command a 

majoniyi Tn the JKnjab and m Bengal, where the cornpiunL 
ties were fairly balanced, it was clear that Minister^ad^^ be 
selected from ,lpth the parties. To f orce identical resn ftTTsfhtU 
ity whose pr inciples . ,were different 
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supporters were .£gJiting.agaiiist„--eacfe.--e^fefeer-4Eh--tko-^Co^ 
woul d have been troub lesome. >/But with some insistence on 
the part of the Governor, as in Bengal, such a Cabinet of 
moderate Hindu, Mohammedan and Sikh Members in the 
Punjab would not have been altogether impossible. In any 
case, even in Provinces where such difficulties did not exist, as 
in Bombay, the Central Provinces and the United Provinces, 
the principle of collective responsibility was_ not accepted by 
the^ Governors, who dealt with each Minister separately and 
without reference to his colleagues. 

^ Thus, so far as Ministerial responsibility is concerned, the, 
whole scheme was defeated by the tendencies noticed above. ^ 
K The Ministers never really had autho rity. They were not 
j toectly refiponRihle t o the C ou ncils . Their loint responsibility 
not enforced . It is these facts m ade t he Non -co- 

operators decl are that they would n ot accept office unless 
there w as^Sr^-’espon^ilTtyi y To" accept ministerial office 
under the dyarchical system was to convert oneself into an 
instrument of Executive Government, rather than serve the 
public as its chosen representative. It is not only the Non- 
no-operators who saw the problem from this prospective. Mr. 
E. who was the representative of the European com- 

munity in the Bengal Legislative Council, in refusing to offer 
himself as a candidate the third time, issued a manifesto in 
which he stated his point of view with regard to Ministeri al 
resp on sibili ty. He said inst ead of teaching ^er (India ) 
responsrbl1ity_^ te anhing her irresponsibility .^nti l the 
Beforms are re-cast, until they, a^^e applied to the. Provinces 
separate States, until such subjects as are Transferred — ?ao 
maflerTLOW small or how unimportant they may be — are, 
transferred Joch, stock and barrel^ umnterfered with by the\ 
Governor and uninfluenced by Government votes in the Coun- 
■cil, . . I see no hope for the success of the Beforms.” 
When it is remembered that the whole system of 
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Dyarchy was invented to ensure Ministerial res- 
ponsibility to the Council, and to give the Councila 
and their agents, the Ministers, effective power over 
specified subjects, it will be realised how the intention of 
Parliament and the purpose of the Act was thwarted by tho 
Rules made by the Government of India, and by the Gover- 
nors and by the constitutional practice established in the: 
Provinces by the civilian administrators who were in charge 
of them. 
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were used effectively to press the Indian point of view on the 
administration. 

Th e power of voti ng^on^^gi^ts, though the most important, 
and within its limits most effective, was cond.ffioned bv ty ^o 
facts , one was, it could be used w hen only ,.,t hm 
ask ed_£Qr mona Y-eithier^at theJmdaeiiJdr^ _jqxl . . a..supple- 

grant. As this was ordinarily only once a year, the 
right of controlling the Executive through the purse was not 
a weapon open to the Council at all times. The s.ac.oa.dpi’estric- 

Budget procedure is regulated by the Eules made 
under the Act and by the Standing Orders of the Council. 
The Budget is introduced by the Einance Member on a day 
previously notified, usually at the end of February or 
early in March. After two or three days’ interval, given 
to the Members to study the provisions, there is a general 
discussion of the Budget for three days. After this, the 
Members send in notices for omitting or curtailing particular 
items or totals of expenditure m any part of the Budget 
which is open to the vote of the Council. After a further 
interval of ^veek, the Executive Councillors and the Ministers 
responsible for the departments concerned move their demands, 
when the motions for omission or reduction are discussed to 
express the views of 'the' Council on tlj^e policy followed by the 
department. ^These’ discussions continue for maximum of 
12 day s and it is during that time that the Council assumes 
the aspect of a “ grand inquest.” In Madras, 100 motions of this 
kind were discussed in 1923-24. During the first four years, no 
le^s than 753 motions for reduction were discussed out of a total 


of 3,393 motions admitted for discussion. In Bengal, this power 
was used with equal effect and steady pressure was exerted on 
the Executjye to conform to the wishes , of tjde Council. The 
Government notes the same fact in its report to the 
Government of India on the working of the Eeforms, It states 
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The most important example of the way in which the 
Legislative Council have forced Government to conform to their 
wishes in the matter of retrenchment, was the 60 lakhs cut from 
the'Budget of 19 22-23 .^IThe manner in which they attained this 
end was eminently practical. Instead of attempting to reduce 
the total by rejecting or reducing various budget demands in 
detail, a course which would have involved them in great 
difficulties and split their own ranks over the interests affected, 
they wisely took the course of rejecting the Entertainments 
Tax Bill and threatened the rejection of the Stamp Bills if 
their demand for retrenchment was not substantially met. 
Government thereupon promised to cut it down by 60 lakhs — a 
promise which has been more^t^^yi fulfilled.”* 

The right which is vested in the Governor^ 

is in the nature of things an extr aor d } p ary _pf) wer . It has been 
used and h berally used in a ll th^. but it is impossi- 

ble to certify every vote that is reduced or rejected. Though' 
a serious restriction on the rights of the Council, certificatio n 
cann ot affect the influence of the Legislature on the Exeoij J:ive 
e xercised through a stoct con^^L ^ tW nurse. Tliat this' 
rigKt has been used~wisdy by the Council is recognised by all 
Provincial Governments. y-The Government of Bombay, under 
Sir George Lloyd, which of all the Provincial administrations 
was, least friemdly to tlfe Eeforms, states that “ there have 
been no important instances in which the Legislative Council 
have abused the powers ” of financial control. It is true that 
in Bengal, the non-official parties joined together to throw 
out the whole budget ; but the political conditions of that Pro- 
vince — owing especially to the arbitrary measures taken und:Sr 
the Bengal Ordinance — necessitated the utmost use of the 
constitutional powers of the Legislature, in order to demonstrate 
to the Executive Government the protest of the people against 
that particular policy. 

* Views of Provincial Governments 1923, p. 68. 
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Motions for toke n^ cuts, ha ve ,been the common method for 
expres^L^flje p.opul^fj: vievs:s with regard to the administration 
of departments. They have provided ainjple ^ opportunities 
for critmism^ of Executive action as well as of Government 
policy. The Government was enabled ^o find out the strength of 
pop ular feelin g on loarticular questions and the Members came 
often to appreciate the Executive point of view. On the whole, 
it is undeniable that the Cou pcij s h ave. us ed their power of 
voting on demands wit^m(^deraiiqa.md.wiad£im^--^^ 
it mainly, tp pressing-. popuig^r^^yievL- and infinenciog. the 
Goveriment in administration-. 

(2) Besolutions and Literpellations 

Beside^ the great influence the Council thus exercised 
by its rights with regard to taxation of appropriation, 
the re. wnAt hfi ^more popu lar ..and easier method, open at 
all times, of raising ^scu sa ions on resolution and on mo^iops 
of^d^ournment. Non-offi cial Members in aTT^ouncils have 
used iria £rallv ' thn irH!i»4ywers- usdfJ^^ sid pr^EU . .lie: qgfi.t. fo ^ the 
pu b lie. In the first Eeformed Councils, there was a noticeable 
tendency to put down motions even on matters of routine and 
detail ; but with greater experience, the Meipbers have concen- 
trated their attention to important matter^ of policy. This is 
evidenced by the fact that there Has been -r a considerable 
decrease in the number of resolutions tabled for discussion. 
The use to which the Members have put this power and the 
importance which they have attached to it, may be judged 
from the range of subjects discussed. Among the im^gg,^t 
re^olutipBS discussed and carried in^J^dras, were those asking 
for the enfranchisement of women^st April 1921), the re- 
settlement of Provinqi^cqnkibutions (2nd of April), the intro- 
duction of permanent settlement of land revenue (l4th of De- 
cember 1921), the appointment of a Eetrenchment Committee 
(l6th Sept. 1922 ), and the increase in the pay of village head- 
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men. VjThe resolutions discussed in all Councils, dealt with 
important questions of public policy like the separation of 
judicial and executive function^, encouragement of temperance, 
the grievances of railway passengers, &c. The Provincial 
Governments were fully alive to the importance of concil- 
iating the views of the Councils in these matters, 
wherever possible Of the 1£9 EggLolutions that were passed 
in the Bengal Council from 1921 to 1923, the Government 
took action in ' accordance with the recoinmendations on 51 


cases and part action on 29. This is true of all Provinces. 
While J-he^j-pyinci^l^^ Gpjmnmente^ haye. jjiaiJY X^uaelLJo 
consid^Jtbe-^seselu^ioK^ tahe. mandatoryr ^ they ^have-^1 -along 
tried to..xive effect them^ as ^ dat iona emanating 

which action should be taken, 

if possible. 

; ^The right of interpellation has been another potent instru- 
ment in the hands of the Council. /Though from its very 
nature, it could not be put to the same use as th§ right to 
move Eesolutions, in pressing upon Government questions of 
pohcy or expression of popular discontent or disapproval,^t^e^ 
T)OW,pr of putting, .qiieatu^ qp Of ^ 

blihg mg to“*~^enntoe of t^ ^ h i gher th n 

opp ressions ahd malprac tice s pf ■ 

f By this method, the Council was enabled to ke ep.. .,a..aiaact 
^'wat ch- -on is "true, that in the 

firsf^s^sions of the Eeformea Councils, the Members 
asked questions, the reply to which benefited no one and 
cast unnecessary burdens on the departments concerned. TBut 
with growing,, experience and strict enforcement of Standing 
Orders and the discretionary powers vested in the President, 
this right has gained in value as a check on the administration. 

In these matters, the Cnpncils have been able to use their 
authority in full for two reasons. Pirst, because the leading. 
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Members in the new Legislatures had considerable experience 
of these powers in the Minto-Morley Councils. : Eesolutions^ 
on important matters, constituted the chief activit;^^ of the 
Councils before 1920. The constitutional practice relating 
to them was widely known and appreciated and the 
increased opportunities given by the Councils were fully 
utilised by the Members. The same could be said about the 
right of interpellations. The motions of adjournment were 
altogether new ; and as a result, there was considerable 
misunderstanding as to their use The Presidential ruling, that 
the adjournment of the House could not be moved unless 
the matter was one of urgent public importance, was 
not appreciated in the beginning, when Members were 
anxious to call the attention of the Government to some 
crying public need, by resorting to this method}'' After 
the first two sessions of the Council, the limitations of the 
procedure of adjournment were fully recognised, and their value 
was thereby increased by being confined to what is really of 
urgent public importance 

(Sj Committees 

Thft infinpricfl on every sphere of Government 

activity wo uld t enijQj:^&c^^ periodica b if it 

were exerted solely, resolutj^ and..MJWa.l 

vo tes on^d smads. TIig ^c onli nT:^iHjA j]Hs..xfaeek-.wia^^ 
tained bv came to be an 

important feature of the Eeformed Government. Both the 
Ooartcils . and the Ad^miflistration recognised in the Committ ee 
sv sthm. a fruitful meth pd of a.ssoc iating Don-o fficills with Gov- 
era eiBai^ whereby the former could be familiajiseYwitY' the 
problems that affect the Government and the latter could 
realise the popular points of view. Suc h nnmmi'ti^aoo 
mainl y, of tvm -binds ; 

' (i) StandingXlQirim,i.t.twa elected by the Council or 
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appointed by the Government from among 
Members of the Council : 

(li) Committees appointed by the Govenamant, 'at' the" 
in s^MTce^of tTie TTouhcil, to further some scheme 
or^enqu^y whicli the Council deems to be 
important. 

Of these Standing Committees, the only one which 
is statutory, is the Public Accounts Committee con- 
stituted under Rule 33 of the Council Buies, for the purpose 
of dealing with the audit and appropriation accounts of the 
Provinces and other matters as may be referred to it, by the 
Finance Committee.'*- The Public Accounts Committee consists 
of 10 Members, of whom 7 are elected and 3 are nomin- 
ated. Of the \vork of this Committee, the Madras Government 
states “ Its most important resolutions dealt with the public 
works department and the finances of local bodies. \Yith 
reference to the first, it emphasised the need for closer exami- 
nation by the Finance department with a view to check such 
irregularities as starting works without estimates, exceeding 
estimates without sanction, and the late payment of bills. As 
regards local bodies, the Committee took a very serious view of 
the growing practice of overdrawal of accounts ...” 

The Finance Committee deals with current and pro- 
posed exp^diTure. This consists of 9 Members, of whom 
3, including the President wdio is the Finance Mem- 
ber, are nominated by the Government, wdiile 6 are elected by 
the Council. The JFinance C ommittee is the most j mpartapt.Qf 
all the Committees ol tlm Counc il. Befors^jt are placed, for 
discussion, proposals in volving new or recurring expenditure, 
b ef or e thnvare in g l u . 'The ^ discussion m the 
Committee helps the Finance Member to judge the temper of 
the House on his proposals and he gets a chance of accommo- 
dating them to the point of view of non-official Members 
without open conflict in the Council. The Finance Committee 
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is even of greater ^.from^^ti^^pula'^v^^point, 

beca^Jtjnai)Lea oObe Cgu^^ 

aii^(^ieijxea.AiLjaew- expenuiito before^ coxae _up for 

discussion in the Council, .a 

The departinentalCooniaittQCs appointe^^to -advise. ^he ad- 
miniairal^k^QjaicLxkot. ba^aid to bava met wittuconspicuons 
;success.j^ These Committees, which were appointed .do„_alh 
imp'o'rtant departments, consisted of a ipajority of non-officials. 
Such Committees have been of value in providing selected 
Members with knowledge of departmental problems, but 
otherwise, they have had no influence on the course of 
administration. The point of view of the Government with 
regard to these Committees may be inferred from the view 
expressed by Sir Harcourt Butler and his Council in the 
United Provinces. “ The conclusions of the Governor in 
Council on the Standing Committees system generally are, that 
it ought to be absolutely confined to the subject of finance and 
public accounts. There are clear indications that its extension 
into the administrative departments will mean collision and 
result in the duality and confusion which attends the working 
of a similar system in France.” The Provincial Govern- 
ments have also, on occasions, found it advisable to 
Appoint Committees of the Council^ to study ^ piro} acts of 
pgislation which they have in view, both in or(?er to canvass 
^support and to know the trend of popular opinion. 

\/¥rom the point of view of the influence of the Legislature 
•over the Executive, the Committees, appointed in pursuance 
of ^resolutions afhd interpeirations dn the Council, are more 
,§i^fl^t.X\ Such Committees are appointed under popular 
pa^jurejknd the purposes for which they are constituted is 
either .^xamne some officia^olicy, or to suggest ways and 
means for reducing expenditureTor to go intp^gA^ipla^g^ of 
serious public importance. Most Councils put considerable 
pressure on the Government for the jeducti^^^^of^^g^ffiture, 
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and the Committees appointed to go into the questions are 
naturally inquisitorial in their methods and uncompromising 
in their attitude towards public expenditure. In^*5T^ras, the 
Committee system seems to have speci a J 1y , fl n n yjs^ Of the 

Committees appointed as a result of resolutions and interpella- 
tions in Council, the following are the most important. The 
Board of Bevenue Eeorganisation Committee, whose main re- 
commendations have been given effect to ; the Famine Code 
Bevision Committee, the Education Be organi satioh C om m ittee, 
the Andhra University Committee, the Srirangam Temple 
Committee^ahd^tTiUDauvery Delta Irrigation Committee. The ' 
Uncreasing use of thes§^ Committees by the Council, as 
I well as by the Government, has had the result of bringing the 
administration of the Provinces more into touch with the 
people and less impervious to non-official views. 

f^J The Party Systeyn 

The influence of the Council on the administration would 
have been much greater, if the work in the Council had been 
directed by well-organised parties. ' Tho gp]y orga.ni^a^Lp axty 
in Indian public life has so far been the Sivarghi^, the main 
pl ank in whose platform was non-acceptance of ' 

organ ised obstruction of GovernragpU jwork . Naturally, the ‘ 
object of sucK a party 'Where it had an absolute majo rity — as 
in t he Central Provinces in 1924-27-7-^vould b e to make 
admini stration of the Transferred d enaxto^ntSwiK^^ 
Ministe rs, impossible. * That was j;wh at happened in jhe 
Central Pro ^r^s and in BengalT Where the Swarajists 
could noFcommand a ni^ority, tden! influence as a party on 
the administrative work of the Government would be negli- 
gible. Apart from the Sivarajists, there has been no organised 
pmly in the English sense, in any of the Provincial Councils, 
T he Ministe rs selected by the Governors had f^^lpps Jo^up- 
Hiem^b ased mainly, as in the Punjab, Bengal and Madras, 
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on comjnTOal.>gXQlIpili§s, more than on political opinion. But it 
I must be remembered that 

|postulate^_^ar^^^^ jnore^ it jxiada ~thp., grow^ 

teysTem im^ossi^l^ The Members are elected on programmes 
' which embrace not merely the subjects under the administra- 
tion of Ministers, but those under the Beserved half. 
The line of demarcation, therefore, often cuts through the 
supporters of the Ministers and their opponents in 
matters relating to the Beserved subjects. xYgain, even 
if the Ministers are the leaders of a party, they 
cannot, in important matters, voice party opinion, or even 
give a lead to their followers on matters affecting the Beserved 
side Thus, it often happens that the Ministers vote with 
their colleagues on the Beserved side and suffer defeat along* 
with them, while the party is victorious. js_ imp ossibl e to 
con ceive -m -whiciY" are— defesited 

iiut t he party , xcxaams wictoriousi- “'fn ‘the Oudh Bent Bill in 
the IT. P. Council, the Liberal party, whose leader was then 
Minister, refused its support to the Government. The leader 
remained neutral and continued to be Minister, while the party 
voted against the Bill. The pai’ty system is also.i iandered 
impossy3le.,Jay>»~th^.fib.aQiY.,^^ > -respumsihiJihY. of' 

Ministers which, as we have noticed, was the accepted princi- 
ple in the Provinces. When two MemCers of opposing views- 
are jiominated Ministers in a Province, their parties would 
not support- a common programme, and the defeat of the one 
would not mean the defeat of the other. Thus, besides the 
Opposition, there will be at least two groups which will be 
partially in oppositiouTand i^dially in office. Be^^.^_party 
system. ^, can develop only ^^hop- there i s^ ,_a-_.memovab Ie 
eseou jiur^. When even tlie Ministers are not in practice 
removable, because of the retainer-vote of the Government 
which is at their disposal, the theory of party government 
breaks down. Thus, there was never an opportunity for the 
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development of a grouping based on opposition or support to 
the Government in the Councils. iPhe work in the Councils 
was, therefore, unorganised and in consequence did not have 
as much influence as it could have had| 



Ghaptee YI 

FINANCE AND THE COUNCILS 

We have traced in outline, in the second chapter, the 
financial system that was established in the Provinces. It 
may be summarily stated as a division of the revenue heads 
into Central and Provincial : the Central revenues being 
collected and expended by the Government of India and the 
Provincial heads being handed over to the Provinces for their 
expenditure. ' The main heads of revenue allocat^ed to the 
!Provinces were, recelpls^ll^ ^m^fam^jmo yipei^^^ the 

proce edr* o f jaxesyhich may be la wfully imposed i n the 
Prov ince an d a share ip the income- tax colle^ied within the 
P^rovlnceT/ Air^BUother sources of revenue, such as customs, 
railway earnings and land revenue, were reserved for the 
Government of India, ifs thT^ever*ment of India was faced 
at^ the outset of the Eeforms with a large deficit , j it was 
iedded that the Prov incfyg ahriiU/l _...px3^r>r|r|f^l>j hution p ro. 

aorMon to their increased revenue^ to enable the Centra,! 
Government To~ baHn<^Tts T^ share oi each Province 

vas 's^ttted Ty ~ a Committee of which Lord Meston was 
President. The contributions fixed were as follows i 


Madras 

348 lakhs 

Bombay 

... 46 

Bengal 

... 63 „ 

United Provinces 

... 240 „ 

Punjab 

... 175 „ 

Central Provinces 

... 22 „ 

Assam 

... 15 
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It was further provided (Devolution rule 18) that when the^ 
Government of India's revenues showed improvement, a reduc- 
tion would be made in the contributions of Provincial Govern- 


ments who had under this award to pay more than others. 
The finances of the Government of India continued to be' 
extremely unsatisfactory till 1926, and the hope# for reduction 
did not take shape till that year. The Provinces, therefore^ 
especially Madras and the United Provinces, which between 
them paid over 60 p. c. of the contributions, started with a 
heavy handicap! In criticising the Meston Award, at the time 
when it was under discussion, Sir Harcourt Butler, who was 
Lieutenant-Governor of the United Provinces, pointed out that 
it was unwise “ to commit the ne^v sys tem of government 
before hand^ t o a pr eliminary agreement which, sq_ far as Tie 
coul(^seej_w ill ham per ffie natural develo^^ pf 
for years jo^o me/ ' This pessimistic anticipation was fully 
justified by events. Por thp,„first. 6.. .y-ears of the Eeforms^ 
the unjust levy continued and left the Provinces without 
adequate funds^fox^tlmMasBi^jx^ wMcla„ tJie^Tlefcnma iaad 
led the public t o..an±m ipate.i^ What had appealed most to the 
public, with regard to the Act of 1919, was the fact that “ the 
nation-building departments ; e. g. education, sanitation apd 
local government, were handed over to the Ministers. It 
was naturally expected that progressive schemes for 
which the old Councils had been clamouring would 
now be taken up : that the educational system 
would be reorganised, that primary education would be made 
free and compulsory, that greater attention would be paid 
to rural and urban sanitation, and that encouragement would 
be given to Indian industry and agriculture!^ The Ministers 
who were appointed were all committed to schemes of this 
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The 'System of financial administration in the Provinces also 
contributed to the difficulty. ^ The Joint Select Committee did 
not accept the proposal of a divided purse and left Finance as 
a subject common to both sides. Eule 36 (I) of the Devolution 
Eules made Fi nance a Eeserved s u bject under the control of 
an Executive Councillor. The Finance departmenFTy the 
nature of its ‘’Tunctions is more powerful than all other depart- 
ments^ It has a practical veto on the schemes and proposals 
of other departments under rule 37 G hi wdiich charges the 
department “ to examine and advise on all schemes of new 
expenditure for which it is iiroposed to make provision in the 
estimates and to decline to iirovide in the estimates for any 
scheme which has not been so examined,” Clearly, it is in the 
departments of Education, Sanitation, Industries and Agri- 
culture, that proposals, involving new expenditure, originate, 
^ore than in the departments of Law and Order and Eevenue. 
|The Tra nsferred dep artments are therefore pra ctically pla ced 
TOder the super visiorTS lnu^Mlem^SeE^ol^^IE^^ Coun cil. 

,wh^isji ot likely^Lo ^ 

Ministers have in viev^ This is what led all the Ministers 
to 'complam ~ oFTielore the Muddiman Committee, that the 
Finance department had greatly hampered the working of the 
Eeforms.^i Sir Y. Eej idL-^in his memorandum submitted 
to that Committee, complained tha^ the Ministers were 
uMtil:e"dnT’’Carr^ out schemes costing very liltle money and 
for the carrying out of which they had the mandate of the 
country and the Legislative Council, because the Finance 
department and the Finance Member made it impossible, on 
the strength of the powers vested in them. 

^ The position of the Finance department on the side of the 
^leserved half, handicapped the Ministers and thereby the acti- 
vity of the Legislatures in another way.^^ All the ^hemes o f the 
Tra nsferred departments we m,f u11v knowp to th e EYP^.nt ivA 
Council, while the nropo^a),^ . nj;, thA_Ei:^c^^pvp^ 
syir^t.jL3 Che Eeserved half would therefore know what sums are 
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available for re-appropriation. -Wiiilp tlie knowledge they 
possess of the existence of funds, the Members *' of the 
Executive Council apply for re-appropri atio n at a c omp ara- 
tively eaHy ^age . The Executive Councillors, therefore, get 
larger sums by way of re-appropriation and are thereby 
enabled to carry their schemes through.”* 

Thus burdened with a system of contributions which left 
the Provincial exchequeis very little balance, and a Finance 
department which exercised effective control over all new 
schemes and discouraged all proposals if they involved ex- 
penditure, the Councils and the Ministers could not carry 
through schemes of improvement which they liad promised 
the country 1 The Finance department was the nerve system 
of the whole scheme : that nerve system was not only weak, 
but diseased I weak, because the Meston Award had not 
worked out satisfactorily, owing to the continued deficit in the 
finances of the Central Government; I, and diseased, because of its 
permanent alliance with the Beserved half. *Much of the 
[difficulties in the working of Dyarchy must be traced to this. ^ 
One other matter, relating to the failuxp of the Eeformed 
Government to come up to the anticipations aroused 
by it, must be noticed here ; that is th e position^j pf 
the permanent servi c es under the Beform s. ^ It was expected 
that a noticeable Breach would be made in the wall 
of bureaucraiijic government by the changes introduced 
in the Provinces-^ Not only the people of India, but the 
Services themselvfe believed it to be so. In the first two 
years of the Beformed Government, there was a remarkable 
fall in the number of candidates for the Indian Civil. Service. 
In the examination of 1921, out of ^ 86 ca ndidates only :, 26 i 
wera Europeans. There were 16 appointments and only 3 
were Europeans, one of whom almost immediately retired 
from service. The number of retirements on proportionate 
* Sir K. V. Reddfis evidence, vol. 5. 
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pension was also large. The extent of the alarm that was 
felt among the officials, at the possibility of their interests 
being subordinated to the demands of India, may be realised 
by the measures they took. They formed associations to 
prot ect their inte rests b^y ^,tha.. metlmils7 as 

Sir William Joynson Hicks explained in his speech in the 
House of Commons championing the Services,* “ asjhose 
w jiich Trade UjQ ionists i n. khia,. country ,]^nd^^ themselves 
toget her to protect the rgaelYes ffiom . hAiHshipdi 

But the . ground that was lost was^saonL gained. Within 
the first two years, the Services consolidated their position 
and were once more m supreme authority, This,jwasmipne 
by three methods. The Ministers were not given^uthority 
ove rlKe l mixerial Services. iiumttars rdating to ial promo tio n sf 
(b) transfer^, and {<?} disciphnaTy aetion.-As we have noticed, the 
Gov ernor .iva^ ^^spe cially charged to see _that the officials 
received Jair i>lay, an instruction which was interpreted so 
liberally by the authorities, as to deny the Ministers control 
over the Services which served under them, y of 

ap peal to tl ^jSoYemorAlaa^ral in Council and^ the^., Sisjcretary 
of Btatewas maintained as beforevs:4lCh& cumulative result 
of all tWr* was“ that the Services continued undiminished in 
authority and unimpaired in their prerogatives. 

Much confusion and friction had been foreseen in the 
relations between the Ministers and ,the Services. The 
Government of India, in its letter of March 5th, 1919, gave 
a picture of what might happen under the Eeforms. 

Ministers wiU be taking over departments staffed by 
public servants, Europeans and Indians alike, with no 
personal experience of popular government, who may 
tend to be impatient of new methods and unappreciative 
of changes in policy. ^ Ministers may be apprehensive 
of obstruction and intolerant of the rigidity of official 


August 2, 1922. 



FINANCE AND THE COUNCILS 


77 


methods. We recognise that it is possible, that in the 
oxercise of their responsibility and from the "best of 
motives, the Ministers may adopt a policy which the 
Service feels, it cannot consistently with its conscience 
and self-respect, carry out. Ministers may, again, naturaUy_ 
prefer their own agents and be disposed to treat lightly 
vested claims to important or desirable appointments. - 
Officers who personally render themselves unpopular will be 
treated with less consideration than they sometimes 
receive now. Disciplinary cases will present a difficulty 
and a Minister’s handling of them will be more closely 
scrutinised than if the decision lay wuth an official/ In 
short, Ministers and Government servants will take time 
to shake down into each other’s ways. It would be 
foolish to imagine otherwise.” 

Th ese p red ictions have no tM^enr^^tnlhlled^ not because 
the Ministers ^ and Civil serv ants to o k no J ^^me^. tp^ghaJie 
down into each ^ther ’ s w -ay s , ’ ’ ^ bj^jL.. ^Miniatfirs 

wer ^ transformed from ellec ti ve political chiefs ta-aajQiinal 
figi ^re-heaj ^ Thej ^atkms between th e^^^DmLBervi ceAmc^ 
Ministers h ave been extremely cord ial.LQQfe one of the 
ex-Ministers who gave evidence before the Muddiman 
Comm ittee has complained of the attitude of his civilian 
subordinates. The reason is that, after the first shock, the 
Civil Service i^ot itself^ to consolidate its authority, which it 
did effectively in the course of the first two years of the 
Reformed Government. 

Thus, so far as the working of Dyarchy is concerned, the 
hopes that have been based on it have not been realised in its 
executive and administrative aspects. Ministerial responsil;^lity 
was denied from the beginning. The position of the Finance 
department and the undiminished authority of the Services 
allowed the Councils very little effective power, though their 
indirect influence on administration was considerable. In 
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short, so Jar as the executive and^dminis trative ,side^ are 
concernod/tEeTTouncilB 'Save been,,. i;Q,oje]^c..a4Cont^^ 
the Minto-STorTey Eeforms and nothing mpr^ojfend, even in the 
TraS^^red^epartments, the position approximated more and 
more, as time went on, to the earlier Councils than to the 
Parliamentary Government which it was supposed to- 
inaugurate \^In the Dyarchical animal, which was a cross 
.between the irresponsible Advisory Councils of the Minto- 
Morley type and responsible Parliamentary Government, the 
characteristics of the first become more and more clear with 
age, though the colour and shape remain that of the secondj ’ 



Chaptee VII 

THE COUNCILS AND THE PEOPLE 

So far, we have been concerned with the relations of the 
Council with the Government, in both its Transferred and 
Beserved sides and with its machinery, the Services. A no less 
important question is the relation between the Councils and 
the Public. VA parliamentary institution stands midway 
between the government which controls it from above arid the. 
people below, who elect the members with a view to watch 
influence and direct the executive.^ The relations with those 
in authority form but one aspect of the problem. The rela- 
tions with those below— those whose interests the Councils 
represent and those from which they derive their authority- 
are of equal importance in judging the work of a representative 
system. ^ 

The **had a direct and 

chising a considerable, sectiop oLtibe Indian peoplq|^ A Itnopfl.er 
about 5,000,000 persons were given the right to vote and this' 
was a change which w^as bound to have far-reaching conse- 
quences. It is true, that in the first election, a very lar^e 
percentage of vo ters did not take n art. but that m 

itself wa s an , eYiden c e „of nolitical aw akening,? because, 
the boyco^ of the elections was not"^*due either to 
apathy or to ignorance, but to , the intense political 
nrona ganda — Gajodh i 's p..on“Co-oneration _ mw^en^’ 

It was a conscious act of refusal which was, in itselfTa 
determined expression of the will of the -electorate.! The second) 
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and which took place after the breakdown of 

the non-co-operation movement, were char acterised by party 
propagan da in th e^comifery, and the popular interest aroused^ 
justified the expectation that the masses wmuld soon learn the 
value of the vote. ^The experience of the elections shows that 
political education through voting has made considerable pro- 
gress in Indiai^ In the general election that follow’-ed the first 
Councils, many of the , most prominent politicians, w^ho,, 
either as Ministers or as Members of the Councils had 
acted against popular opinion, lost their seats. Among 
those whom the electorate rejected were men like 
Sir Surendranath Banner] ea, one of the founders of the 
national movement, whose activities in the Eeformed Council 
made him unpopular, Paranje Pye, Minister of Education in 
Bombay, and Sir Chimanlal Setalwad, Yice-chancellor of the 
\ , Bombay University. ]^n the elections in 1926, the voting was 
even more remarkable as an assertion of the will of the elec- 
torate on the policy of Ministers. Vln Madras, during the first 
two Councils, the South Indian Liberal Federation, represent- 
ing the non-Brahmin party, was in power. It commanded an 
effective majority in the Council. The Ministry which was 
put in power had the enthusiastic support of the 
Council, and their administration of the Tralisferred dep^t- 
ments proved a striking success. The social legisla- 
tion which they undertook and carried through the Councils, 
was welcomed by the public, and their activities in educational 
and industnal fields were on the whole considered beneficial 
and in the interests of the people. They were responsible for 
; such far-reaching reforms as the Hindu Eehgious Endowment 
Act and the Madras University Act. The former 

placed the accumulated wealth of Hindu temples and 
monasteries under secular control, while the latter converted 
the University of Madras from an examining body into a 
teaming institution. -But in spite of their success in adminis- 



THE COUNCILS AND THE PEOPLE 


81 


tration and their achievements in legislation, popular opinion 
turned against them, on the ground that they were not suffi- 
cient!;^ strong to influence the Executive in its general policy. 
The Ministry was suspected of being too much influenced by 
the Eeserved side and it was held responsible to the public for 
the actions of the whole Government. The Ministers were of 
course powerless to influence the decisions of the Government 
on important matters affecting law and order, revenue and 
other subjects administered by the Eeserved side. They were 
also suspected of being lukewarm in championing public rights 
against the encroachment of the Executive. The result was 
that this party, which had an overwhelming majority in the 
two previous Councils, wa s practically annih ilated^ at the polls 
i n Jhe general election of 1926 . 

^ The real difficulty of the relations between the Councils and 
the People lies in the communal grouping of Members.. 
We shall have something to say of the system of communal 
representation in a later chapter. What is of importance* 
here is that a large, body of the Members of the Coun cil do 
not In 

every Province, thei e is a solid block of Members elected to 
represent communal constituencies, whose responsibility is 
towards the cogimunity *which elects them. , This^ sectional 
charae jer of 

pu blic ques tions which they approach from the point of view 
of the communities they represent. Their activities inside 
and outside the Council tend to be sectional, with the result 
that political discussion in the country goes on coramuml 
rather than national lines. In the general scheme of 
political education of the people, this is undoubtedly a great 
disadvantage. 

Anot her fact whje h handicap s the effective political educa- 
tion of the people, which would have resulted from the 
Eeforms, is the artjficiaP -chArfl.etPrr gf the 
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present di;vi^n_oJJ[njii-a4nr^ hi^Jorical 

accid^ilits^ Their boundaries take neither geographical nor 
ethnical considerations into account. The districts jumbled 
together into one administration, with the name of a Province 
or a Presidency, have often little in common in economic 
interests. Their populations speak different languages and 
often are of different races. Thus in Madras, there are 3 
important languages, Tamil, Telugu and Malayalam The 
Tamil population, comprising 18 million people, occupy the 
area south and west of Madras, while the Telugu population 
live in the northern districts. The Telugus have been 
demanding the constitution of their districts into a separate 
province for a long time, and there is much to justify their 
demand. The Telugu population — over 20 millions — is 
homogeneous in race. They occupy a well-defined area and 
speak the same language. But the Presidency of Madras 
jumbles both these people together, to make an unwieldy 
whole, creating thereby jealousies and antagonisms between 
the people. Again, the Province of Bihar and Orissa, as its 
very name shows, is an artificial creation. The Oriyas are a 
different people and their area is also clearly marked out 
geographically. The Presidency of Bombay consists of 3 
clearly separable areas with distinctive populations. The 
Mahrattas, in the south, form a compact nationality with 
Poona as their capital. The Gujuratis form a no less import- 
ant population, and they have also a capital at Ahmedabad. 
Sind is no more connected with Bombay than Aden is, but it 
is^n integral part of the Presidency. The artificial character 
of these divisions makes political work in the Provinces well- 
nigh impossible. Except Bengal, the United Provinces and 
the Punjab, every Province has at least two important 
I languages spoken by the people. Political propaganda and 
I work among the people can only be through their mother- 
|ton^e and the presented! visions render that important aspect 
*of rej^esentative government extremely difificulf^^^ 
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But in spite of these difficulties, the political 
the neohle has ma de marked progre ss during the last 8 years. 
The discusSons and debates'^n^^ are reported with 

great prominence in all the papers, both in the Indian and 
English languages, and are read, studied and commented upon 
even in the villagesV The popularity and^circulation of the 
vernacular newspaper 

of the'^^eTornisT'^^amd whatever be the value of the comments 
offered by them, the j 3 rox)agation of political news, especially 
of the discussions in the Councils, has had the benefit of 
interesting the large class of vernacular-educated people in 
political questions, 

A m ore important instrument of polit ical 
been the new system of . loc al self-goy gnimpnij^ J^roixiTFe 
time of Lord Einon’s Act, which really laid the foundation of 
representative institutions in modern India, local self-govern- 
ment has been a great source of political experience Just 
before the Reform Act came into operation, the local boards 
and municipalities had been reconstituted on a more poi^ular 
basis Officiad control over them was relaxed and they were 
placed under non-official chairmen. As a result there was, as 
the Madras Government noticed in their memorandum present- 
ed to the Muddim^jCoron^ttee^^^^^^^^a^ljywci^^ 

politi cal 

interest in locM^^ad ministratio iu^^ especially^ as a 

trainmglTSuSd^^ Councils. Alany 

of the leading Members in the Councils are also members of 
district boards and municipalities, and successful vorLin^local 
government, is a claim which is valued the electors to the 
Legislature. It is also a significant fact that^ onbefirs^ 

tions, the Ministers Jook3J5.on^^s^]p£^o%e^^ 

and district lioard^c^ In the Punjab, three important Acts, the 
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Small Towns Act, the Village Franchise Amendment Act, and 
the Town Improvements Act, were passed with the object of 
disseminating a democratic and self-reliant spirit among the 
people, and of settingup a better organisation for the purposes 
of sanitation and public health. In the case of municipalities 
and district boards, the franchise was also lowered, and the 
Punjab Government recognized that the movement tovrards 
the democratisation of local bodies w^as accelerated by the 
introduction of the Eeforms. The Bombay Council passed, 
in 1922, an Act which extended the franchise, removed sex 
disqualifications and gave increased powers to local boards. 
In Calcutta, an important Measure was introduced by 
Sir Surendranatli Bannerjea and passed by the Council, 
democratising the Corporation and removing sex disqualifica- 
tion in municipal franchise. In the United Provinces also, a 
Measure was enacted reducing muni cipal franchise and a 
District Board Act liberal psing^ rural b odi^ IrT^Bihar and 
Orissa, three important"Measures~dj^t with the problem of 
local government on a similar basis, ^he Eeformed Govern- 
ments could not, therefore, be a ccused of neglec ting loeaEs^lf- 
govemment,J^nd this was, to a large extent, due to the realisa- 
tion by the Ministers of the important part played by the 
district boards and municipalities in in^encing local opinion. 

The clo se contact between them3eQple..a jad-4d44»i ^ 
tivea^n the Council, could also lie seen in the legislation 
which the Ministers undertoo ST or^ Ivhich' tie Eeserved side 
introduced, as a result of pressure by the Members. The 
claiin s of u rban and ru ral tenants were ^^yiQiced loudly isrS-'e 
CourThils and founS^ermHTsu^oi t. ithe Madras City Tenants 
Protecfi^'1BathDf4:92t^^ Eent Act of 1923, 

show that the interests of the poorer classes were not neglect- 
ed by the Councils In Madras, a Bill to protect the tenants 
in Malabar was introduced by a non-official member and was 
passed by the Council with the support of the Ministerial 
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party. But the Governor refused his sanction and appointed 
a Committee to go into the whole question and report with a 
view to official legislation. In the United Provinces also, th^’"'’ 
Council took up tenancy legislation and passed the Oudh Bent 
Act, giving the tenants of the Talukdars a life-interest in their 
holdings with 5 years reversion to the heirs. 

^nother group of important legislative enactments initiated 
by Ministers dealt with education.^ The whole country had 
demanded, for a long time, a change m educational policy with 
a view to making it more Indian in outlook. I^ The officialised 
Universities were denounced as charnel-houses of Indian 
freedom and were looked upon with distrust by all political 
parties. fNaturally, the Indian Ministers utilised the very 
first opportunities afforded to them to reform the Universities 
and liberalise their constitutions. In Bengal, this was not 
possible, because by the Government of India Act, the Calcutta 
University was considered a Central subject for the first five 
years. The Madras University was reorganised by the 
Madras University Act of 1922. Until then, the University 
was solely an examining board which did not concern itself 
with teaching or with the ^administration of colleges. The Act 
popularised its constitution and introduced facilities for direct 
teaching an§ for maititaining close contact with colleges. In 
the United Provinces, the Allahabad University was re- 
constituted, and two new Universities, those of Lucknow and 
Agra, were established. In Bombay, an important step was 
taken towards the introduction .of compulsory primary 


education, 

Par-rea^chin g social legislation wns. also attempted iii*^om e 
4Cf these the most important Measures w^ere^he 
B e n^al Children's Act, 1922, and the H indu_Beli Endow - 
me nt Act of Madras .^ Children’s Act of Bengal followed 
the same lines as the English Acts. Though the Government 


had not included in the Bill a provision empowering^' rescue 
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officers to rescue minor girls from houses of ill-fame, the non- 
official majority in the Council moved an amendment and carried 
it in spite of official opposition. It was a reform, the need 
for which had long been felt, but which it would have been 
impossible to pass in the Minto-Morley Councils, where the 
opposition of the Government was sufficient to kill any 
proposal. 

The Hindu Eeligious Endowment Act of Madras was an 
almost revolutionary change in social reform, which was 
welcomed with enthusiasm by its supporters, and attacked as 
violent, unconstitutional and expropnetary by its opponents. 
As this IS a type of important legislation which the British 
Government could not have undertaken at any time, it is 
necessary to examine its principles to undei stand the 
attitude of the new Councils to social and religious reform. 
'The Hindu temples and monasteries in South India possess 
vast properties, either through endowments or through 
the accumulation of income derived from pilgrims. The 
mutts or monasteries which were originally endowed for 
charitable and religious purp)oses had come, in course 
of time, to be considered as the private property of the incum- 
bents for the time being, who owed no account and utilised 
the funds in any way they chose. This naturally gave 
rise to grave abuses. The trustees of the temples also 
assumed proprietary rights and the endowments which really 
belonged to the Hindu public had practically passed into pri- 
vate hands. As this is a matter closely affiecting the Hindu 
religion, the Government, in conformity with its declared policy 
of rdiigious neutrality, could never have intervened and 
legislated for its control. The Madras Ministry essayed the 
task by its Hindu Eeligious Endowment Bill. It established a 
JBindu Bp ard - Q ja the line of the Board of Charities, and placed 
all the temples — except those which were strictly proprietary 
and private — directly under its control. It empowered the 
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Board to assume the management of these endowments in 
case of maladministration, to inspect them, and provided for 
accounting and auditing in all establishments An important 
clause which aroused much controversy was that which intro- 
duced the cy pres doctrine in relation to surplus funds. The 
Board was authorised to divert the accumulated surplusage in 
the temples for education in the Hindu religion, sanitation of 
pilgrim centres, and other objects of allied interest, which 
would benefit the Hindu community as a whole. 

This Bill was revolutionary, in so far, as it was the 
first attempt that was made to le gislate dire ctlyjn^ jiatt ers 
affectin^^^tjjLeJEi^n^ . It would have met with universal 

opposition if it had originated from the Government or had 
been passed by ofiBcial votes. Such an enactment was possible 
only, because the Council had an elected majority which 
championed the cause of social reform and was able to explain 
the Measure to the ignorant populace. The cry of “religion in 
danger” with which such a Measure would have been greeted if 
the British Government had introduced it, could not be raised 
when its originator was himself a Hindu and his supporters 
were men of approved orthodoxy. The reactionary elements, 
defeated in the Council, made its amendment or repeal their 
main plank in. the general ejection ; but the country returned 
the same Minister and t^ same Party to power, though with 
an attenuated vnajority. 

Sufficient has been said already to show that the Eeformed 
C ouncils take their legislative work serio uMyv, .an4. ^in the^ 
interest of the people they repre sent. It is often said that, a§ 
the Coun cils aie elected on a narrow fr anchise, they represent 
only certain sections not the whole people, and th erelQ*?e, 
cann o'Fbe trusTerTOt hZu^e^^eeibilitv. This waaMiha^jame 
wit h the British Parliament,, b efore but it was ney§L,§^ 

that the House of Commons could not therefore speak for 
the people oH^ngland or claim to represent them. The 
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Eeformed Legislatures in India, in all the varied phases of their 
activity, have shown an equal sense of responsibility towards 
the people whoni they represent and, as the analysis of the 
legislation given above would show, have in every way 
tried to discharge that obligation. There is no case of a 
progressive, social and economic legislation, that has failed to 
pass through the Councils through want of non-official 
support. There is clear evidence of the anxiety of non- 
official Members to press forward with schemes of education, 
sanitation and social reform. There was, in fact, considerable 
zeal manifested by the Councillors to liberalise the provisions 
of existing Acts, in order to associate the rural and urban 
population with the government of their areas. 

Th e success or failure of a.s Eesponsible Legis- 

latures, can b^udged on 3 grounds : 

(i) Have they shown a sense of responsibility in 
matters relating to administration : ^especially 
, in relation to finance ? 

(ii) Have they truly ppresented the opinion of 
, the country ? 

(iiij '^ave they, in their activities, kept in view the 
advancement of the public 

The work of the Provincial Coipicils must be submitted to 
these tests before we can say ^ow far they have been 
successful in the use of the new opportunities^ given to them. 
It is only, if in all these matters they have acted with discre- 
tion, prudence and wisdom, and with a view to national 
progress, that the Councils can be said to have achieved 
success. We are now in a position to attempt to answer these 
questions. 

In considering the attitude of the Councils, the 
suspension of the Beforms in Bengal and the Central Provinces, 
should not conceal from us the work of the other six Provinces 
during the whole period of the Eeforms, and of Bengal and 
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the Central Provinces themselves during the hrst and the 
third Councils. '^Ehe action of the Swarajist combination in 
Bengal did not mean the break down of the Eeforms. It was 
meant as a demonstrative protest against the insufficiency of 
the Reforms, the irresponsibility of the Ministers, and other 
weaknesses on the Executive side of Dyarchl^ ^hich we pointed 
out in the preceding chapters. ^ It cannot, however, be too 
much emphasised that there is a fundamental difference 
between the Executive and Conciliar — it is impossible to call it 
parliamentary as it has not full responsibility — side cf the 
Reforms. The E!^nuluv.e-.sid^4eik‘4aT-i5hurt not^TO 
expectations of the, .Indian people- -but et-tbe intentions of 
Parliaments^. The Conciliar_^idBr*onh;hte~otheiJiaa 3 ^ 
in authority as time went on. b v the establishment of conven- 
tions andby the compromises which the Executive, needing 
money and not desirous of certifying it, was forced to enter 
into with popular representatives. So far as this important 
aspect of the Reforms is concerned it Jhas -proved.u^.strikiiig 
success. 

In th e^ matter of hnanclaLresDnnsi IhIii3;?:J;hough^^ 
justly ins isted on retren chimj ^pt an d- ...snriikLnLaeM, mith.:Ki.^^ 
all exp enditure , iiliey were_alwayau:Lad.y^ il±ha PlxjscutiTO^iad.^^ 
str ong case. to^mnxiiitTaxa^ on^j^^ Bombay memorandum 
says—* ‘‘ The main sprin^^f the Legislative Council’s action 
in ail financial business has been the desire to avoid respon- 
sibility for fresh taxation, but they have faced it where the 
plain necessity has been established, as for instance, in the 
increase in Court Pees and Stamps.” The United Provinces 
Government also bears witness to this reasonable and respon- 
sible attitude of the Council. The memorandum of th^St 
Government (1923) says — “ The attitude of the Council 
towards these measures (of taxation) was hostile but not 
unreasdi?^. . . . On the whole the Governor in Council 


1923, P. 67. 
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does not think that the Legislative Council responded badly to 
the call made to them to shoulder responsibility. It is true 
that the new burdens were moderate, that large concessions 
had been made and that additional revenue was granted m 
fact in the first instance, for one year only. But the tact 
remlins that a Legislature, unaccustomed to such a decision 
and within nine months of dissolution, agreed to place 
moderate additional burdens upon the tax-payers in order to 
maintain the Provincial finances on a sound basis.” In the 
Punjab when, at the end of the year, demands were made for 
excess "rants, the Council showed its disapproval, but did not 
refuse to vote the demands. In Madras, the Ministry and the 
Council supi-orted additional schemes of taxation though after 
scrutiny and criticism. 5t cannot, therefore, be said that the 
Councils have either shirWd their financial responsibilities or 
refused to face the unpopularity of fresh taxation, f ^ 

I I It is, of course, true that the Councils utilised this 
power with caution and in such a manner as to increase 
■popular authority over the Executive, ^he Bombay Govern- 
ment noted that “ the Legislative Council have learnt to use 
their wide powers in financial matters to enforce respect for 
their opinion in extra financial matters. Eor example, the 
Budget provision for revision of the pay of village oflicers was 
recently rejected by the Legislativ^^ouncil, not upon its merits, 
but as a protest against what they considered to be the 
unsympathetic attitude of Government with regard to the 
imprisonment of a Member of the Legislative Council.” 

In matters of law and order also, this sense_of resp. 0 .nsibility 
was evident from the beginning.' matter of 
financial responsibility, the Councils have a two-fold function. 
They must support the Government to maintain law and order, 
buttheyare also the constituted guardians of popular rights and 
theiefore have the primary duty of seeing that thafSxecutive 
does not, in the name of law and order, unnecessarily encroach 
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on the rights of the citizens. ' A popular assembly has^there- 
fore to be critical of actions taken in the name of law and 
order ; but also, at the same time, to support the Government in 
its duty of maintaining public peacel^ How have the Councils 
fulfilled this important function? In Madras, as the late 
Education Minister pointed out in his minute appended to the 
Madras Government memorandum, (1924) — “ the Legislature 
fully realised its responsibility during critical times. The 
passing of enactments safeguarding peace and order in the 
country is the most positive proof of the realisation of the 
responsibility.” The Madras Government itself officially 
acknowledged this fact. It says in the official memorandum, 
(1924) — In regard to the riots in Madras there was some 
difference of opinion ; but m dealing with the other disturb- 
ances and demonstrations against authority, the Government 
received a great measure of support from the Council. 
Throughout the Malabar rebellion, there was a gratifying 
disinclination to embarrass the Government. Early in the life 
of the Council, when the District Magistrate of Malabar, with 
the approval of the Government, found it necessary to restrain 
the agitator Yaqub Hasan, leave was obtained to move the 
a,d 30 urnment of the Council, to discuss this action, but in the 
course of the discussion^^^ii^ became clear that the balance of 
opinion was op^3osed to any censure.” In other Provinces also, 
in times of extreme crisis, the Councils have supported Execu- 
tive action even when they were sceptical of its wisdom and 
critical of its methods. 

N The second test by which a legislature could be judged is 
whether it has represented the genuine opinion of the country. 
The boycott of the Councils, preached and to a large extent 
enforced, by the Non-co-operators led to a serious position in 
the firX,^ Councils. In all the Provinces, except Madras, the 
Councils represented only a small percentage of the elect- 
orate and could in no sense claim to speak on behalf of the 
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people* But, it is equally true, that in the second andjbhird 
Councils^the elections were held amidst widespread political 
and party activity and the Members elected_couJ^cla^_tp re- 
present, in a very large ^me a3ujLe>^.t]i^^ of tha electorate. 

TheTiews of the Members found support in the constituencies- 
and opinion in the electorate was reflected in the Councils^ 
‘Most of the Members came from the districts they were, 
elected to lepresent, and were therefore, in a position to be 
closely in touch with the views of their electors. Except with 
regard to the first Councils, it could not be said that the 
lEeformed Legislatures represented no one and spoke only on 
(their own authority. 

Iv/The third test is how far the Councils tried to improve the 
conditions of the people, and how far their activities have been 
directed towards the political, social and economic develop- 
ment of the country^ The analysis of provincial legislation 
given in this chapter will show that, in all Provinces^he 
Cou ncils took 

oh a.m op ed progress hLa.,.^.mea8^re8-^^^^ the 

masses.^jPon stant pres sure- ■w as^niatomd, he Execui ip^e to intro- 
duce measures for the extension of education, sanitation and 
public health. The Hindu Eeligious Endowment Act of Madras 
shows how the Councils have nor^^ked courage in setting 
themselves to reform long-established abuses inJEindu society. 
T he real justification o iJheJjidiamCouncils lies^_a^must he, 
in the attitude which they take in purely social, economia 
and welfare questions i Government intervention in which is. 
rendered impossible, by the leaden weight of the encrusted 
traditions of Indian society. In all these matters, the Councils 
have utilised their authority with courage, caution and fore- 
sight. The obstructionist tactics followed for a time in Bengal 
and the Central Provinces, have obscured the achjf<&nent 
of the Councils in these directions. The Swarajist action, as 
we said before, was a protest against the inadequacy of tha 
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Eeforms, and was largely dne to causes, traced in a previous 
chapter, which had nothing whatever to do with the powers 
and functions of the Council. But even in these Provinces, 
after a short suspension, the Councils are working satisfactorily 
and in accordance with the best traditions established in other 
Provinces. 

’/ Thus D yarchy in the Pro vinces, _ Jhpijgh.^jdidL^ 
EesponsTBle^’Sovernment even in the Transferred departments, 
and only led to a^^treng^ening of the power of the Governor 

on the Executive side, h as, in th^ legislative and conciliat 

as pects, ^ resulted jp consi demldeL^ryces^ ./The administrative 
efficiency^Hl^Projjnces^could_n^ be said to hay § suffered; 
nor couWJhe..SfiiyiSM.cps^ PSbrlLamailtarx 

into their conduct. The Legisiatiyp^wartundertaken has been 
everywhere of a piQ^ressiye^andJi^^^ character, and, at 

least so far as the work in the Councils was concerned, all the ■ 
fears entertained by the opponents of Indian reform have^ 
certainly been falsified. 



Chaptbb VIII 

EEFOBMS IN THE GENTEAL GOVEENMBNT 


The working of the Eeforms in the Central Government is 
outside the scope of this work, as the principle of Dyarchy 
was not introduced in the Cabinet of the Governor-General, 


;The Government of India continued to be responsible solely to 
the Secretary of State and through him to Parliament. Though 
its character remained unchanged, it was reformed with a view 
,to associate it more with Indian opinion. The Central Legisla- 
ture was reconstructed into two Houses, a popularly elected 
Legislative Assembly and a Council of State meant as a second 
Chamber. The Assembly consists of 140 members — 26 offic- 
ials, 14 nominated non-officials and 100 elected representatives. 
All Central Legislation in India must be introduced in the 
Assembly or in the Council of State and ordinarily must be 
passed by them.? But if the Govb!^r-General certifies that 
any “ Bill is essential for the safety, tranquillity or interests 
of British India,’* it becomes law on his signature, if it is 
passed by either of the Houses, or if rejected by both, on his 
own authority. (As the Council of State was constituted 
specially, in order to prevent a complete dead-lock, the Governor- 
General would never be forced to resort to the methods of 


lit *de justiGBy of enacting legislation on his own authorit;^ 
With^,thp consent of one of the Houses, he could promulgate a 


Haw which he certified to be essential, and t^Jws^only 
isa^uard against arbitrary action, is the provision laid down 
TO sub-section 2 of Section 67 B of the Act, that 
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all such preferential Acts shall be laid before the Houses of ' 
Parliament and shall not have effect until they have received > 
His Majesty’s assent. ' '‘There has been only one case of actual 
legislation — besides the Pinance Bills thrown out or radically 
amended by the Assembly — m which this extraordinary power 
has been used : that of the Princes Protection Act which 
was thrown out by the Lower House.^ 

y' In matters affecting finance, the Council of State followings 
the House of Lords, has no voice*'- ;The Assembly is vested 
with wide powers of financial control, except in matters declar- 
ed by the Act itself to be non-votable./ It is provided thap 
the appropriation of revenue relating to the following heads of 
expenditure shall not be submitted to the vote of the Legisla- 
tive Assembly, nor shall they be open to discussion by either 
Chamber at the time when the annual statement is under con- 
sideration. (1) Interest in sinking fund charges and loans, 

(2) the expenditure of which the amount is prescribed by law, 

(3) salaries and pensions of persons appiointed by or with the 
approval of His Majesty or by the Secretary of State in Coun- 
cil, (4J salaries of Chief Commissioners and Judicial Commis- 
sioners and (5) expenditure classed by the order of the Govern- 
or-General as ecclesiastical, jioliti cal and defence. 

Subject to these excepP^^s, every proposal for e^ypenditure 
must be submitted to the vote of the Assembly. {^The only] 
restriction imposed on the free exercise of its discretion is, that 
if the Governor-General in Council declares that he is satisfied 
that any demand refused by the Assembly is essential to the 
discharge of his responsibilities, he can act as if the demand 
had been actually assented to.^^ This extraordinary power 
considerably restricts the financial control of the Assembly, 
but in practice it has been used only on occasions when the 
AssenS^^has been deliberately recalcitrant, or the demand 
refused is essential. All Taxation Bills must come before the 
Assembly and be passed by it, but the same power, as in other 
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acts oi legislation, rests with the Executive Government to 
certify them,hn case the Assembly refuses leave to introduce 
them or fails to pass them, in a form recommended by the 
Governor-General m Council. 

Both the Assembly and Council of State have the power of 
interpolating and moving resolutions on all questions of 
importance, except those relating to the foreign relations of 
the Government, or to its relations with Indian States, or in 
reference to any matter which is sub judzce. 

The most) important characteristic of the Central Govern- 
ment is that it establishes, m a more emphasised form, the 
anomalous structure of a parliamentary body possessing ?m 
elected non-official majority, without ultimate resi)onsibility 
on any matter. " The Act takes for granted the political and 
financial irresponsibility of the legislatures and provides not 
only for extraordinary powers in case they should prove 
recalcitrant, but for the normal continuance of administration 
in face of whatever it may do. .'It is given the power to vote, 
but no responsibility attaches to its use. An irresponsible 
vote is the most demoralising of political influences. It is 
the very negation of the idea of parliamentary government, 
as it encourages members to vote without any consideration 
as to what the resujt of that vote^^^^ld be^ This is exactly 
what the more extreme section of the Legislative Assembly 
has donejLThey knowi well enough, that if they throw out the 
Finance Bill, the Government would certify it and everything' 
would go on in the normal manne^^his^ ^^ovdedge 
is a direct encouragement to recklessness and certainly not a 
method of creating a sense of political responsibility either in 
the electorate or in the Legislature. Every vote on the 
Finance Bill is now taken as a demonstration, perhaps futile, 
but certainly spectacular. | To throw out the Fiijjj^e Bill 
looks like that ultimate sanction of Parliamentary Govern- 
^ment, the refusal of supply. The Indian parties can indulge 
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in it without inconvenience when they know that not a, single 
department would suffer by it. ^ ’This is why, that while in 
raatters of legislation, the Nationalist party m the Indian 
Assembly has not only showed itself to be reasonable, 
moderate and progressive, in financial matters it has preferred 
spectacular demonstration to constructive criticism?' 

But, besides the inherent vice of votes without authority, 
'the Central Legislatures also suffer from the fact that the 
Government of India whom it seeks to influence, may be to 
control, is itself not a free agent. The Government of India 
is only a subordinate branch of the administration in London, 
and as such, is under the orders of the Secretary of State, who 
may direct it to take any particular course of action — without 
reference either to the view of the Governor-General in Council 
or of the Indian Legislature. It often happens that the 
Government of India recognises the wisdom of the attitude of 
the Assembly or at least is prepared to compromise with it on 
the ground of expediency But the orders of the Secretary of 
State, may direct it to follow a contrary course.) The recent 
action of the Whitehall authorities in directing the withdrawal 
of the Eeserve Bank Bill, after the Government of India had 
come to an agreement in principle with the Opposition in the 
Assembly, is a case in j^nt. The Beserve Bank Bill was 
an important Measure bjrismg out of the recommendations 
of the Hilton ^oung Commission on Indian currency. ? The 
Bill as originally introduced contained provisions which were 
not acceptable to Indian opinion. But its importance was 
recognised and a reasonable agreement was reached after 
prolonged negotiations. ^ When the Bill, as agreed upon by the 
Government of India and the Nationalist parties, seemed" to 
have entered on smooth waters and to all appearance was 
going «^^arrive safely in port, an order was received from 
the Secretary of State directing the Governor-General 
in Council not to proceed with it. Sir Basil Blackett, the 
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Fman^e Member, is known to have offered his resignation as a 
result of this arbitrary intervention, and the Assembly pro- 
vided the strange spectacle of the Nationalist opposition 
championing the cause of the Government and the official 
spokesman trying half-heartedly to condemn themselves l/So 
long as the Government of India is treated merely a^n 
agency of the Secretary of State — irreverently alluded to in 
India as the Grand Moghul at Whitehall— the Legislative 
Assembly can merely be a body where the vote will be looked 
upon more as a method of political demonstration than as an 
instrument of Government, as a weapon and not as a trust 
which is to boused with a full sense of responsibility as to its 
consequence. 

It should not however, be thought that the Legislative 
Assembly does not realise in full the authority that is vested 
in it by the control of finance — limited though it be — and that 
it does not know how to increase its power and make its influ- 
ence felt by its judicious use. The Assembly has been able 
to gain many points in its favour by the indirect use of this 
power. One important instance may be quoted. When the 
Government sought to separate railways from general finances 
and made it an important part of its policy, the Assembly 
insisted, as the price of its asseff^to the proposals, that an 
Indian Member should be appoint^ to the Eailway Board 
and that the dictation of Whitehall in the purchase of railway 
stores must stop.lj /On the latter point, the Government could 
only communicate the view of the Assembly to the Secretary 
of State, but an assurancq was given that, in practice, such 
interference would not take place in future. The appointment 
of an Indian Member to the Eailway Boai^was definitely pro- 
mised, though it has not yet been realiset^^ is impossible, as 
long as the Government of India remains simject to ‘Vprrtehall, 
jto make it in any degree responsible to the Assembly : but at 

same time, it is in this matter that with the lever of 
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financial control, the Legislative Assembly has more and more 
enforced respect for its views and compelled the Government 
to follow it in many important matters, 

The position of the Government of India in matters rela- 
ting to administration and finance, apart from general legisla- 
tion, is difficult under the Act of 1919. It is placed in the 
awkward position of being responsible to two masters. It is 
clear that legally the Government of India is answ^erable only 
to the Secretary of State. But even that legal theory can be 
maintained only on the basis of certification and legislation 
by the autocratic method of lit de justice " As it is, in 
practice the resiDonsibility of the Government of India to the 
Central Legislature is a fact which we cannot ignore. //It is 
responsible to tlie Assembly, not in the sense tliat if it goes 
against its wishes it could be removed, or its officers impeach- 
ed , but in the more general sense of being compelled to con- 
form to its wishes, for the sake of avoiding both the incon- 
venience of always having to fight against a hostile majority 
which has considerable powers, and the odium of having to* 
depend always on extraordinary power for ordinary business.'- 
The peculiarity of the present position is, that while the direct 
authority of the Indian Legislature is limited by the rights of 
certification,^ &c., its p^^r of giving trouble is unimitedh' 
Naturally, thg Government is desirious of conciliating an 
opposition which is troublesome and which can make 
its life unpleasant./ ^This indirect responsibility towards the 
Legislature, which has grown during the six years of the 
Beforms, conflicts seriously with its* responsibility to the 
Secretary of State, as was recently seen in the case of j}he 
Eeserve Bank Bill. ) 

The Montagu-Chelmsford Eeforms in criticising the proposal 
submjLt'ts^ jointly by the Muslim League and the National 
Congress, expressed in strong language their disapproval of a 
scheme which' gave the Council influence and power, while the 
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responsibility remained with the Executive. This is what the 
Eeport said with regard to that scheme — “It is unsound that 
the Legislature and the Executive should derive their power 
from and be responsible to different authorities. As one observer 
has put it — ‘ the Ei^utive has a mandate for good government 
from the Secretary of State and the British Parliament, and 
the Legislature has hypothesi a mandate from the electorate : 
the two mandates may not agree and which is to yeild 
There would certainly be questions on which the mandates did 
not agree. ’ If the latter gave way, it would become merely the 
agent of the legislature.”'^ This very same unsound principle 
against wliich the authors of the Joint Eeport directed their 
destructive criticism has been enshrined in the Central Legis- 
lature. Tliat is now fully recognised/ ^The official Eeport of 
the Government of India on the “ Material and Moral 
Progress of the country,” presented to Parliament in 
1921, contains the following observations on the constitution- 
al position resulting from the system of an elected ma]ority 
without responsibility.'; “ Since the ultimate decision rests 
with the Governor-General, an authority who, from the point 
of view of the Legislature, is not only irremovable but also 
immune from discussion, the elected members can, if they 
so desire, play the parliament ar:5^a^ with most of its 
privileges and none of its penalties’, ^^f the Government 
of India accept the opinion of the elected majority, the 
responsibility, either for good or for evil, still remains with 
the Executive. If good results, the elected members are 
naturally able to claim* credit with the country.' If the conse- 
quences are evil, there is no inducement for them to assume 
onus which really rests on the shoulders of the Executive. 
On the other hand, if the opinion of the elected members 
is not accepted by the Government, no m^itter with*what 
weight of argument the officials are fortified in their* refusal, 


PP. 143-144- 
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the only consequence is that the Legislature is affron?ted and 
Indian political opinion is presented with a new grievance.” 
y^The constitutional authority which the Assembly has 
won by the use of its financial and other powers, 
should not conceal from us this fundamental and primary 
defect of the Central Legislature. ^ It has demoralised public 
life in India, by making criticism of Government measures 
uninstructed and reckless." It has put the authorities into 
the anomalous position of having to obey the Legislatures or 
go its way by tlie use of arbitrary powers. On its political 
side, it lias only accentuated the faults of the Minto-Morley 
system, and this has been the weakest spot in the Eeforms. / 
’'"'"But, as in the Province 1 Gouncil-i, the legislative work of 
the Assem])iy aiid the mfiuence it has exerted on the 
Executive m nauiunal affairs, liave been its real justification. 
During its life of six years, the Assembly has placed to its 
credit a great deal of legislation, the full value of which could 
not be appreciated to-day. They may be divided into 3 
categories — (l) legislation to establish rights of citizenship: f2) 
Acts of social progress : and (3) Acts of codification. The 
record of the Legislative Assembly, with regard to all these 
matters of vital interest to the nation, is highly creditable. 
The first Assembly, naturllly enough, devoted most of its time 
to eradicating from the Statute book evidences of subjection, 
inferiority and repression, which aflected the self-respect of 
the people of India The most important of these wore the Acts 
abolishing racial distinction in criminal trial and the Meas- 
ures giving effect to the reports of the- Depressive Law^s and 
Press Law Committees. There were iirovisions m the crimmal 
law of India akin to the xniviieges of capitulations enjoyed by 
European nationals in Asiatic and African countries e. g, the^ 
nght^'of a Europjean to be tried by a jury consisting of a 
majority of Europeans. Indian xiublic oiDinion had always con- 
* Moral & Material Progress Report, 1924, pp. 53-54. 
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sidered'tliis an unjust provision which ensured the Eupopean, 
even under British rule, a different law from that which was 
administered to the Indian. It was considered a galling 
humiliation to Indians and an intolerable stigma on India s 
fair name An attempt was made, in the time of Lord Eipon, 
to amend these provisions, but the European community rose 
up in revolt and threatened to proceed to extreme measures. 
The Government was forced to yield and the special privileges 
of European nationals continued to be on the Indian Statute 
book Under the changed conditions of to-day, these provisions 
were' considered anomalous, and under pressure from the 
Legislative Assembly, a Committee was appointed, consisting of 
Indian and European members, to report on the question. 
Legislative effect was given to their recommendations, and 
tho^igh the privileges of Europeans have not been totally 
abolished, the Assembly was able to amend the law in a mannei 
which left it less offensive to Indian sentiment than before.' 

/ Another piece of important legislation establishing the 
rfghts of Indian citizenship, dealt with the abrogation of the. 
Eepressiv^a^'The fact of India’s political subjection was 
emphasised by the extraordinary powers which the Executive 
wielded under the authority of Eegulations and Laws which 
limited personal liberty. A Committee was appointed by the 
Legislature to report on this question, and, thoggh its recom- 
mendations were halting and partial, the legislation which 
gave effect to it registered a considerable advance in the march 
of popular freedom. measure of importance was the 

amendment o^ .the Press Law. (Before the Eeforms, the 
'Exioutive' had armed itself with wide powers to restrict 
criticism in the Press. ] The Nationalist newspapers especially 
' suffered greatly, and there was not a single organ of advanced 
Indian opinion which had not come into conflict ^wifli the 
comprehensive provisions of the Press Act. The Local 
Governments had the right of not only punishing the Editor of 
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an offending newspaper, but of demanding a heavy ’money 
security and of confiscating the jiress and machinery/ This 
Law was a special object of resentment, as the section of the 
public affected by it was the most vocal, as it was also the 
most influential, among the educated classes. The general 
public resented it as a humiliation and a bar-sinister to their 
citizenship. The Assembly lost no time in taking up this ques- 
tion, and a Committee was appointed under pressure from the 
Legislature, to enquire and report on it. The Committee 
recognised the necessity of leaving in the hands of the 
Government, sufficient authority to deal with mischief-mongers, 
but recommended the liberalisation of the provisions and the 
repeal of those clauses which were meant to be repressive 
rather than punitive. 

The influence of the Assembly in establishing for the people 
the rights of citizenship was exerted in other important 
directions a’ so. It was able to persuade the Army Authorities 
to undertake important schemes as a step in the direction of 
national defence. A tei’ritorial organisation meant to give 
military training to Indian youths and to provide for a reserve 
of officers and men in case of necessity, was started by the 
Army Command, in order to meet the wishes of the Assembly.^ 
A more important scheme, wdiich m course of time must have 
a profound effeigt on the political evolution of the country, was 
the proposal (now being carried into effect) to Indianise 8 units 
of the army by the gvadual displacement of European officers 
by Indians holding the King’s Commission. These schemes 
naturally meant the establishment of & Military College in 
India and the x^eservation of facilities for Indis^^n 
Cadets at Sandhurst.' No country can claim its freedom 
without being able to defend itself effectively, and 
no citizen can be considered free, who has not 
the right to defend his freedom from aggression. National 
freedom is a privilege : national defence is its corre- 
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spending duty. The Assembly, in recognising this and in 
demanding a share in the defence, has established on a firm 
basis the right of Indians to citizenship, even more than by 
abrogating racial distinctions and amending reimessive laws. 

The Central Legislature also interested itself largely in social 
legislation The Indian Factories Amendment Act, modernised 
the law on that important subject along English lines. The 
Workman’s Compensation Act and the Indian Mines Act 
introduced essential — though still inadequate — safeguards for 
the protection of workers. The non-official Members have 
shown, indeed, a most progressive spirit in legislation intended 
to benefit the poorer classes, and Measures like the Bill 
introduced by Mr Chamanlal for weekly payment of labourers, 
could not get through the Legislature merely because of the 
opposition of the Government. On the side of social 
reform, the most important legislation — perhaps the most 
important single Act that has been passed in India 
for many hundred years — is the Civil Marriage Act. The 
history of this Measure is interesting. In the old Legislative 
Council, leading non-officials brought forward a Measure to 
validate marriage between different castes in Hindu society. 
It must be said en passant, that according to Hindu religious 
law, marriages between two members of different castes, of 
even different sub-castes, was not valid. Pj^ogressive men 
among the Hindus had long recognised the evil effects of this 
system which fragmentised Hindu society into mutually 
exclusive groups, each standing entrenched behind immemorial 
customs against social freedom. The first Bill which was 
introduced by the Hon.B.N. Basu was thrown out by the official 
majority in the Council. Another attempt was made by the 
Hon. Y. J. Patel, now Speaker of the Assembly, but that also 
met with the same fate. In the first Beformed Legislature, 
Dr, (now Sir) H. S. Gour introduced a similar measure, but it 
was thrown out by one vote, the majority of elected non- 
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officials voting for the reform. In the second Assembly, the 
Measure received overwhelming support from the Nationalist 
majority, and in spite of the opposition of officials was passed 
by the House. Many other non-official bills to promote the 
cause of necessary social reform, for which educated India has 
been clamouring, were brought forward in the Assembly on 
behalf of the Nationalist opposition. Among the most important 
may be mentioned a Bill to regulate Hindu religious 
endowments, and a Bill for raising the age of con- 
sent for marriage. The last Measure which was 
introduced in the Assembly, during the summer session 
of 1927, was opposed by the Government as being too radical, 
though the proposal was only to raise the marriageable age to 
14. But in spite of official opposition, the Bill has been taken 
up for consideration. 

The codifying activities of the Legislature were mostly 
directed towards criminal procedure Lord Beading in his 
speech proroguing the Chambers on the 28th July 1923, stated 
that in the Criminal Procedure Amendment Act the Legis- 
lature brought to a successful conclusion a task of great 
magnitude and complexity which had occupied the energies of 
the craftsmen for nearly a decade.” 

There is another aspect of the work of the Assembly 
which demands^ special attention, and that is, the constant 
pressure put on the Government to encourage the industrial 
development of the country. As a result of a resolution of 
the House, the Government appointed an Industrial Commis- 
sion with a predominantly Indian pefsonnel^^ and, on their 
report, embarked on a iJolicy of discriminating protection. -A 
Tariff Board was set up with powers to enquire into the condi- 
tion of special industries and to recommend methods for their 
encouragement. The Steel Protection Act is the most out- 
standilig result of this policy. Again, an Indian Marine Com- 
mittee was appointed, as a result of a resolution in the 
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AssemBly for enquiring into the possibility of developing 
Indian shipping, and the Legislatures have been assiduous 
in pressing the vital need of an Indian Merchant 
Marine. Again, the Assembly demanded and obtained a pro- 
mise from the Government that, as far as possible, all stores. 
for Government and railways would be purchased in India. 
It is clear from these facts, that the economic prosperity and 
industrial development of India occupied much of the attention 
of the Eeformed Legislatures, and their achievements in this 
direction have been by no means inconsiderable. 

The Assembly has exerted its influence od the administra- 
tion by every means in its ]oower, by resolutions, questions and 
motions of ad]ournment. / Among the important resolutions 
of a political nature, carried in the House, may be mentioned 
the motion recommending the immediate abolition of the 
distinction between votable and non-votable items.^The demand 
for a Bound Table Conference to settle the Constitution of 
India, and the resolution separating railway from general 
finances. The appointment of Committees to advise the 
various departments of the Government of India has also 
been a sou:^e of influence and was utilised a great deal by the 
Assembly £ There is no doubt that the authority and influence 
of the Legislatures have increased in scope and become more 
effective in operation than the authors of^ the ‘ Act had 
intended. ^ 

The increase of its powers and influence being undoubted, 
the question is naturally asked whether these powers 
have been used wisely and for the benefit of the people. 

have seen, that so far as the popular point of view 
IS concerned, the activities of the Assembly have been 
directed towards political progress by the establishment of 
the rights of citizenship and by the partial Indianisation of 
the civil and military services ; towards economic prosperity, 
by the encouragement of Indian industries ; and towards 
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social reform by enlightened legislation. But have their in- 
creased powers of control over the Executive been used wisely ? 
The answer to this depends on the view-point on© takes on 
the question of Indian political evolution. If the Assembly is 
considered merely as an advisory body, the use of its powers 
in forcing the Government to yield on important questions, may 
be considered, as Anglo-Indian critics have done, an 
aggressive and unwnse act. But, if we look upon the 
Assembly as a constitutional legislature representing the 
people, evidently its purpose is to enlarge its functions and 
authority by the use of every opportunity that presents itself. 
The electorate expects the Assembly not only to safeguard its 
existing rights, but to press its claims in every manner, and 
acquire on behalf of the people, increasing influence over the 
Government. 'This, it is submitted, is the only point of view 
from which a Constitutional Assemblv can be judged/ It is 
clear, that both Parliament and the Government of India, 
accepted this point of view when the idea of entrusting mor^ 
powers to the Assembly, by the establishment of constitutional 
convention, was recognized and even encouraged. Lord 
Beading in the prorogation speech from which w^e have 
already quoted, stated the principle thus : “ When I examine 

the position the Legislative Assembly has attained, the use it 
has made of its opportunities, the affect and dignity with 
which it conducts its debates, and the broader aspects of its 
powers on the policy of the Government of India, I cannot 
but feel that the Assembly at times takes far too narrow and 
restricted a view of its potentialities and real influence.” " 

If this is the principle by which the attitude of the 
Assembly is to be judged, it is not possible to criticise as 
unconstitutional or even aggressive, the spectacular demonstra- 
tion of the Nationalists in the spring session of 1924. The 
Natio;,ialis'l majority at that time threw out the Budget on the 
principle of grievances before supply. It may have been an 
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unreal’^act.ion, on the ground that the Assembly could not with- 
hold supplies, because the Governor- General had the right of 
certifying it under his emergency powers, but that was all the 
more reason for a constitutional demonstration of this nature. 
Parliamentary obstruction may be futile, but it cannot 
certainly be called unconstitutional. It may be unwise, but 
on that account it cannot be stigmatised as being a 
subversive action, especially wdien it is used for the purpose of 
demanding a revision of the Constitution. The Sioarajists 
have given ample proof, after the first ebulljtion of their 
obstructionist enthusiasm, that they know bow to utilise the . 
machinery of the Assembly to further the national cause. 
They have served on Select Committees and co-operated with 
the Government to get important legislation through. They 
have even assumed the strange and unfamiliar role of being 
defenders of the Government of India against the dictation of 
the Secretary of State in the matter of the Eeserve Bank 
Bill. ^It is, therefore, merely mistaking the shadow^ for the 
substance when the cry is raised that the Nationalist majority 
in the Assembly did not take their responsibilities seriously 
and hampered the working of the Government instead of 
co-operating with it.\ 

The Central Legmature, in spite of the fact that it was given 
powers without responsibility, and therefore was encouraged 
in a way to take up an unreasonable position, has been one of 
the most successful features of the Eeform Act. It has been 
critical of the attitude of the Government : it has on occasions 
used its powers for purposes of political demonstrations, feut 
np impartial critic, who studies its debates and estimates its 
work, can fail to come to the conclusion that it has 
used its powers for the benefit of the people with 
reasonable regard to the difficulties of the Government and 
the anomalous position of a non-sovereign EsecutiY^.| Its 
legislative work has been far-reaching and comprehensive ; its 
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influence, in matters of administration, has not been directed 
either towards a weakening of the Central Government or 
exercised without consideration for the supreme necessity of 
maintaining law and order. Its enthusiasm for social reform 
has been praiseworthy and it has been assiduous in its 
demand for Indianisation of the services and for a share in 
national defence. It has effected considerable retrenchment 
in administration and has continuously impressed on the 
Government the necessity of economy, 

v. Nor can it be said that it has refused to shoulder the 
responsibility of unpopular taxation. It is true, that the 
Assembly reduced the salt tax and forced the Governor- 
General to have recourse to his extraordinary jiowers to 
restore it ; but that was not because the popular represent- 
atives did not realise the necessity of balancing the budget or 
of imposing fresh taxation, but solely on the ground rhat a 
tax on salt w^as unjust to tlie poor man. In the years of 
extreme financial stringency, the Assembly cheerfully assented 
to fresh taxation, imposing a heavy burden on the people, 
merely insisting, as it was in duty bound to do, that effective 
retrenchment of unnecessary expenditure must precede the 
demand for fresh taxation/ In the light of these facts, it is 
impossible to deny that the Assembly has used its power with 
tact, moderation and wisdom, and, if it has assumed powers 
or extended its authority over grounds which it was not 
originally meant to cover, it was solely on the strength of its 
proved capacity to wield more authority without entailing 
trouble or difficulties for the Government. So far, as the 
Central Government is concerned, the Eeforms, therefore, have 
achieved a measure of success far in excess of what was' hooped 
by Parliament and even the Authors of the Act. 



Chapteb IX 

THE EUTUEE 

(l) The CondzUo7is of Enquiry 

We have now to turn our attention to the question as to 
how and in what manner the Government of India Act should 
be amended to satisfy the Indian claim for greater self- 
government and fulfil the promise contained in the Declaration 
of 1917, which was subsequently embodied in the preamble to 
the Statute of 1919, ‘ of progressive realisation of responsible 
government/ It was laid down in the Act that this progress 
could only be in successive stages. With the appointment of 
the Simon Commission, announced in Parliament on the 8th of 
November last, one such stex) has been definitely reached. The 
Government of India Act lays down that “ at the expiration of 
10~ynars after the passing of the Government of India Act, 
j 1919, the Secretary of State, with the concurrence of both 
the Houses of Parliament, shall submit for the apj)roval of His 
I Majesty the names of p)ersons to act as a Commission for the 
purpose of enquiring into the working of the system of govern- 
ment, the growth of education and the development of 
representative institutions in British India and matters 
connected therewith, and the Commission shall report as to 
whether and to what extent it is desirable to establish the 
^nciple of responsible government or to extend, modify or 
restrict, the degree of responsible government then existing 
therein, including the question whether the estabEshment 
of second chambers of the local legislatures is or is not 
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necessary. ” The Commission therefore has full light to 
recommend a restriction of the powers now enjoyed by the 
Legislatures, if it finds that they have been unwisely used. But, 
from what has been said in the previous chapters, it must be 
elear that there is no possibility ■w};^p^^pjer of the Commission 
finding either th at the Beforms havaiailed or that ,Ip.dian.S-axa 
incapnhle of them 

satisfactory^. The only question that really faces the 
Commission, and through it the British Public and Parliament, 
is the line or direction of further advance. 

The Declaration of 1917, which the peoples of both countries 
have accepted, may be said to define the goal. The British people 
are committed to the policy ‘of progressive realisation of respon- 
sible government in India as an integral part of the British 
Empire.’ Accepting that as the goal to which we must 
advance, the immediate problem resolves itself into a 
definition of the further stage, the second degree, to which 
India must now be raised. The questions that we shall discuss 
in the following chapters deal with some of the major issues 
which will come before the Commission for consideration. 
They may be divided conveniently under 4 heads, (ij the 
Government of India, (2) the Provincial Governments, (3) the 
Services, (4) Franchise. 

One preiijninary remark, however, must be made. Both 
Indian public men and British Ministers have recently been 
announcing that what India wants is a constitution “ suited 
to her owm genius.” This is a phrase common in India, 
and those who understand the psycliology of the national 
movement, know^ that it is a phase of the re-action agai:gst the 
West that is now manifesting itself in every aspect of Indian 
life. When Indian politicians talk of institutions suited l!o 
Indian ^genius, it means one of two things , either a constitu- 
tion indigenously developed without outside ideas and 
influence, or a natural development from purely Indian 
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institutions. Both of these, if one may be permitted an 
expressive vulgarism, are pure moonshine. The development 
of a constitution on a purely Indian basis is an impossibility. 
Village government, caste pconcliayats, and ancient republics 
are all undeniable facts, but it is no more possible to go back 
to them so as to develop an Indian constitution, as it is to* 
make the Ganges flow back to the Himalayas. The problem 
of an Indian constitution developing naturally out of the 
institutions that existed in the country previous to the British 
rule, is equally impossible. The constitution of the Moghul 
Empire served India well at the time. If the Mahrattas had 
been left free to grow into an all Indian empire, they might 
have developed a constitution suited to their policy and to 
their methods of administration. But no one would, for a 
moment, consider the possibility of establishing in India a 
constitution of the kind which ilkbar founded or which Sivaji 
and his successors found serviceable in the 17th and the 18th 
centuries. 

^ Indian political ideals — and Indian political practice — are 
largely the reflection of what has grown up in England. ^ The 
contact between India and England, which people are inclined 
to consider as superficial and unimportant, except in the 
political and commercial spheres, is in truth more funda- 
I mental and more far-reaching in the realm of-r ideas. The 
' British political tradition has become a part of the heritage of 
India and this is the governing fact in the Indian situation. 
This may be proved by an analysis of the daily attitude of not 
only the leading politicians, hut of any person who takes 
inte?Te^t in politics. I shall take a few examples. The greatest 
complaint that India has, at the present time, and about which 
hear every day in the Indian press, is the arrest and 
deportation of a large number of people without trial other 
judicial proceedings. This is characterised as being the 
rule of Unlaw, as against the rule of law. The rule of law. 
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as a judicial conception, is purely English, but the Jndian 
public has taken it as part and parcel of the conception of 
public rights in India. The right of certification again 
has given rise to much bitterness, but this denial of 
discretion to executive authority, where the legislature has 
resolved in a particular manner, is again a purely British 
practice. In fact the whole conception of law, politics 
amd public rights which is 'now prevalent in India, as a part 
of fche mental equipment of every educated Indian, is wholly 
drived from English sources. ^ Jt is not that the conception 
of liberty did not exist in India. The Indian idea of liberty 
was the right of social institutions to develop without political 
interference. The liberty to the Indian meant, until recently, 
the freedom to follow the customs of his caste, religion and 
sect, rather than the political ideas which we associate with 
it. No ancient government, Mohammedan, Hindu, or Bud- 
dhist, would have thought of interfering with them. One such 
interference by the British led to two years of bloodshed in 
the Mutiny. But that conception of freedom has entirely 
vanished. People now clamour for social reform, that is the 
interference of the State in the customs and institutions of the 
people. Their complaint now is that the British Government 
does not lend its support to the efforts that are being made to 
re-order society. And this is but natural. So long as the 
State was merely a tax-collecting machine, ensuring peace and 
safety, freedom for the individual could not mean anything else. 
The fuller life which man required, he was compelled to find 
in the independent social institutions of caste and trade groups. 
But the State has long ago ceased to be a mere tax-collecting 
machine. Modern life makes a superimposed state ani 
impossibility. A state has to educate, legislate, and control^ 
man in a hundred other ways. It is worthy of note that the 
ancient states did not have to legislate. They had only to 
administer laws which had either grown up as customs or had 
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been laid down by religions leaders as the ideal law. It was 
not the state that legislated, but private jurists like Jimuta- 
Yahana or prophets like Mohammed. With the conception of 
the executive organ of social forces manifesting itself mainly 
in legislative and educative activities, the ancient conception 
of liberty, as the right to live under the laws of groups without 
interference from outside, ceases to have validity. 

With this changed conception of the functions of the State, 
comes the new idea of liberty as the right of man to order his 
own state, especially as it is an organisation Avhich interferes 
so much in his life. ^Liberty now is not freedom from state 
control but the right to control the state, f This, as we have 
seen, arises from the growth of the functions of executive 
government. A state which does not educate, which 
does not enforce sanitation, fight diseases, regulate conditions 
of work, &c., will not now be considered civilised. This 
enlargement of functions necessarily involves limitation of 
individual freedom and group autonomy. The Hindu can no 
longer be allowed to refuse being vaccinated, on the 
plea of religious scruples — because small-pox among one 
section involves danger to the life of others — than he can 
refuse to pay taxes. 

V ' If so much IS granted, all the talk about going back 
to indigenous institutions and developing a^ constitution 
without outside influence will be found to be a vain dream. 
The attitude of English statesmen when they talk of not 
imposing British ideas on Indian people is equally the 
result of fallacious thinking. What they mean is that wdiat 
has proved to be of benefit to England, may not, in the 
conditions of India, prove to be of benefit to the Indian 
people. They point out that representative institutions have 
not been worked with success in any country except in 
England and in her Colonies, that more than one country has 
gone back on it, that Asiatic nations which have tried 
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the experiment are still struggling to find their equilibrium, as 
in China, unless those institutions have been used merely to 
disguise autocracies as in Turkey and in Japan. All this is 
true and unquestionable. But this line of argument ignores 
two important, and in this case, cardinal facts. The first is 
that the Indian political tradition during the last one century 
— the century that saw the development of democratic 
institutions in England — has been entirely British , the second, 
which is equally iuiportant, is that representative institutions 
in India are meant to be worked in co-operation with the 
British and no independently of her. A self-governing India 
postulates not merely representative institutions, but a British 
connection, involving British co-opcration for some time in the 
maintenance of essential services, Britisli advice in matters of 
high policy, and close c )lla])oration in matters of defence. 
Even, if the claim is accepted that representative institutions 
are a purely British affair, there is therefore every reason wdiy 
tliey should fiourish in India as in other British Dominions. 

It is not merely a prion assumption. The experience 
of the Mmto-AIorley Councils and ot the Montagu-Chelmsford 
Deforms of 1919, has clearly proved the fact. The Ml] 3 to~.ALQxley 
Deforms may not have registered much of a political 
advance, but tl-ipJr work^ pg jdnnwnd,ihmaq:^.h.itu tb^ f . the Indj^n 
mind ha d for rg ^igsentaBve institutions. ^ Sir Guy Fleetwood 
Wilson, who Avas Finance Alember of the Government of India, 
expressed thus the effect wdiich these Councils made on his 
mind. “ All of a sudden there burst upon India a really 
representative body which expressed the opinions of educated 
Indians. It came as a great shock to a great many people, 
and I do not think, I could possibly have coj;ed with it — I 
dare say I did not cope witli it happily— -at any rate I 
struggled theie with it — had it not been that as a private 
secreiaiy*! bad had to sit under the gallery of the House of 
Commons lor year after ^car during the debates. It was 
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really small House of Commons, composed of men with 
brilliant intellects and men who were extraordinarily hardwork- 
ing. The mind of an Indian will assimilate knowledge rapidly, 
its receptive capacity is good, and it is really a serious matter 
to cross swords with them in debate What has been said 
of the working of the Legislature under the 1919 Eeforms, 
establishes the same fact \The Indian mind has shown a true 
appreciation of parliamentary responsibility and democratic 
institutions, not because there were democratic bodies m 
ancient India, but because they have, by the prolonged 
contact with the British and by the penetration of ideas 
from the schools, become a part of the national characte]/. 
It is impossible for modern Indians now to go back to the 
rule of a Chandragupta, Harsha or Akbar, just as much as it 
is for English people to go back to George III or even 
William lY. The idea of an Indian Constitution on indigenous 
models and on principles suited to oriental minds — if there be 
such — must therefore be abandoned as foolish and illogical. 

It is clear on what basis the Indian Constitution should be. 
It can only be on the basis of responsible goveinment in the 
English sense; that is, government by an executive responsible 
to and removable by a parliament consisting of the elected 
representatives of the nation. That is clearly laid down in 
the Declaration of 1917 and is embodied in the preamble of 
the Act. Any attempt to go back on that principle, wmuld be 
nothing less than a grave betrayal of the trust on which 
England claims to hold India and a disaster fraught wit]\ the 
gravest consequences for the future. 

(2) The Government of Incha 

If the principle of the enquiry into the Constitution of 
India be the widening of the existing institutions with a view 
to the progressive realisati on of responsible government, then 

* Vide “ The Future Government of India/’ by Vyasa Rao, p. 9. 
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the main problem for which a solution has to be found ma^ be 
stated in a few words. To lohat extent and in tohat manner 
can the Government of India he freed from the control of the 
Secretary of State and made reepomihle to an Indian Parlia- 
ment. This IS the fundamental question. The Government of 
India as we have noticed, is merely a subordinate agency of 
the British Government which, througli the Secretary of State 
for India, controls the administration of a country many thou- 
sands of miles away. The first essential condition of responsibjp 
government in India is that the Governor ^eneralJn_CQ,ii]icil 
should^Bshl ^edlroInTTiT TeaTlTiig^s^ Iheu^cr ebary ^ f 

Stat^ ^-^The Secretary of State is said to exercise his authority 
on behalf of Parliament, but, as we shall show, the parliament- 
ary control over him is merely in name Of all the Cabinet 
Ministers, tlie Secretary for India is the only one whose- 
actions never come in for an etfective debate in Parliament. It 
is a recognized convention, that the affairs of India should be 
above party politics, and in fact, it has been so ever since the 
impeachment of Warren Hastings. Since that time an Indian 
policy has never been a plank in any party’s platform. It i& 
true, that the Labour party m its annual conferences passes, 
generally without discussion, a resolution affirming the right 
of India to govern itself. But the few months during which 
a Labour goveri^nent was in power sufficed to convince India, 
though not the more conservative section of the British public,, 
that whatever be the professions of Labour statesmen when 
out of office, they are no mox'e likely to bring their socialist 
point of view to the consideration of Indian questions than the 
other traditional parties are. The 

affai rs of India must there fore b6 ruled out as an^'^ctivo ^heck 
to t he authority of the Secreta.ry _Q, f-State who governs India 
by dispatches froi^p. Whitehall. 

If the Secretary of State is not, in fact, responsible to 
Parliament, then clearly there is no justification for tho 
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constitutional position taken up that the Government of India 
is merely an agency which should carry out every direction 
from Whitehall, without murmur and without question. That 
principle makes it impossible for the Government of India to 
take up an honest and straightforward attitude on many 
questions that are brought up for discussion in the Legislative 
Assembly. It subordinates the interests of India — so it is 
suspected with ample evidence 'HT Lh e ' “hafli'er o r y of 
Whitehall dictation — to the ec onom ic . and_ trade interests of 
London It leadsTo. decisions taken mthout due appreciation 
of Indian opinion and conations. Finally, it reduces" the 
status of the ,.^Govern]jaenk->ol-4n4 i.^^ ^ every day 

subordinationj^es]3ecia.lly in these days when orde.fs“^c6uld be 
conveyed by cable and by radio. The first step in any Eeform, 

* therefore, must be the relaxation of the Secretary of State’s 
control over the Government of India. 

I should not be understood to be arguing for a complete 
abolition of the supervisory authority vested in the Secretary 
of State. It will take considerable time before the Secretary 
of State for India occupies the same position as the Minister 
for the Dominions. > In matters affecting imperial and foreign 
policy, defence, and to a less extent, vital changes ahecting 
the Constitution, the Secretary of State, as representing the 
X:>aramountcy of Parliament, would still hgve to possess 
effective authority. | But his control over the internal policy 
of the Indian Government and his interference in the daily 
affairs of administration must vanish, with the development of 
responsible government in India. 

^If the Government is to be made autonomous in this limited 
-sense, it is not, evidently for the purpose of enthroning a 
Grand Mogliul at Delhi instead of at Whitehall. The power 
of tho^^^S§isnetoy-*no^ to~tbe 

Le^latures^^As Mr. Monta^ well put it, the alternative to 
the government by dispatd is government by vote. In tho.ae 
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matters over which the Parliament, through the Secret afy of 
State, resigns control, the Indian Assembly should be given the 
final power. The problem of Indian reforms is essentially the 
problem of constituting in India an authority to which the 
Government of India may be made responsible to the extent 
that it ceases to be answerable to the Secretary of State. 

There is one supremely important fact that stands in the 
way of this suggestion of making the Government of India, in 
"certain matters, responsible to the Indian Legislature, and that is 
the complex character of its functions. The Governor-General 
in Council has two distinct and clearly separable functions. It 
is in one aspect, the direct government of British India, which 
covers only two-thirds of the Indian Empire. Besides this, it 
is also the Central Authority, the Paramount Pov;er which is 
suzerain over Indian States, and is the Supreme Authority for 
the whole of India. The fact that these two functions are 
concentrated in the same hands, should not blind us to their 
distinct and separable character. It is clear that the Govern- 
ment of India, in its Imperial capacit^^ %. e as the Paramount 
Power, cannot be made responsible to a Legislature elected only 
from British India. That wmuld be handing over the rights 
that belong to the whole people of India to a part of it. 

It is obvious that the people of British India have no more 
claim to authority over the people of the Indian States than 
the latter have to authority over them. Clearly, therefore, until 
such time as it is possible to establish a Parliament repre- 
senting the people not only of British India but of the Indian 
States as well, that aspect of the Governrdent which deals with 
the whole of India must remain outside the control of 
Legislature. 

This can easily be achieved by bifurcating the functions of 
the Government. The Governor-General is now his own 
foreign minister and prime minister. A bifurcation of function, 
as suggested here, would mean that these two offices should be 
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sepS^rated. The Governor-General in Council, as representing the 
Paramount Power m his relations with Indian States, with the 
Indian foreign neighbours, would continue to be the represen- 
tative of the Crown and the Cabinet responsible only to 
Parliament. In his capacity as the Chief Governing Agent 
of British India, he would be responsible to the Indian 
Legislature. 

It may be objected, by superficial critics, that this is merely 
perpetuating a system of Dyarchy in the Central Government. 
A moment’s consideration will show that this is most 
emphatically not so. The essence of Dyarchy is that it 
divides the functions of a Unitary Government, interdependent 
■in every matter, into halves and makes the Governor-General 
arbitrator in matters of dispute. The division here proppsed 
in the Central Government is merely the separation of two 
distinct functions, whose union, in the same hands, has been 
the cause of much confusion. So far as the administration of 
British India is concerned — and it is only there that 
Parhament can directly interfere — the administration will 
be one and unitary under a Prime Minister and Cabinet who • 
would represent all the constitutional powers of the Governor- 
General in relation to British India. The Central Govern- 
ment, in its capacity as a Paramount Power, will be a distinct 
authority interested in the affairs of British ^India only to the 
same extent as it is now^ in the affairs of Mysore or Baroda. 
Without such a differentiation, responsible government is 
impossible in India, because the British Government has not 
jhe right, even if ‘it so wishes, to hand over the suzerain 
pgiwers which it enjoys over the people of Indian States to the 
people of British India. 

Where these functions are separated and the Government of 
British India comes to be concerned solely with the people, 
Lirectly under the authority of Britain, the probleih of respon- 
sibility in the Central Government becomes easy. The 
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administration of British India could be made responsible to a 
British Indian Legislature. The anomaly of the dual control 
of the Government of India would vanish, and the Secretary of 
State would retain in his hands, only as much of his authority 
as is necessary to safeguard Imperial interests, such as lines of 
communication, naval and military defence, and matters affect- 
ing foreign policy. The present accusation that the economic 
and political interests of the Indian States are being sacnliced 
for the advancement of British India wmuld also lose its effect. 
This IS, in fact, the only possible solution consistent with the 
promise contained in the Declaiation of 1917, that responsible 
government was the goal of British policy and the guarantee 
of independence given to the Indian States by their treaties. 

(S) The Provincial Governments 

The centre of the whole Beform Act of 1919, as we had' 
emphasised in the earlier part of this study, was the Devolu“ 
tion of Powers to Provincial Governments. Dyarchy in the 
Provinces was no more and no less than a system of specific 
devolution. The Montagu-Chelmsford Eeport in adumbrating 
this scheme in relation to the Provincial Governments, stated 
as follows: “The considerations of which w^e took account in 
Chapter YI forbid us immediately to hand over complete 
responsibility. We must proceed therefore by transferring 
responsibility for certain functions of Government while 
reserving control over others. From this starting point we 
looh for a steady a%)ijroach to the transfer or complete responsi- 
bility T The goal of Provincia] Reforms is stated in the last 
sentence in the most unequivocal terms. Provincial autonomy 
together with the establishment of complete responsible, 
government in the Provinces, was the objective towards which^ 
Dyarchy was to serve as a stepping stone. The objective 
was in net sense new. In the famous dispatch of the Hardinge 
Government, dated Aug. 25th, 1911, the principle of Provincial 
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autoiv^my receives full recognition. “ The only possible solution 
of the difficulty,” said the Government of India of which Lord 
Hardmge was then the head, “would appear to be gradually to 
give the Provinces a larger measure of self-government until 
at last India would consist of a number of administrations 
autonomous in all provincial affairs, with the Government of 
India above them all and possessing power to interfere in eases 
of misgovernment but ordinarily restricting their functions to 
matters of imperial concern.” The object was therefore not 
’new. What was new, was the introduction of the jminciple 
that, to the extent the Provinces became autonomous, they 
must be responsible to the elected Legislature. 

We have, in the earlier portions of this book, seen how 
far Dyarchy has been successful in this respect Its diffi- 
culties and troubles have arisen almost solely on account 
of the unnatural division of functions and the preponderance 
of authority given to the Eeserved subjects. It was devised as 
a transitional method of familiarising the Councils with 
political responsibility. In that fundamental object it has 
been eminently successful, though as a method of administra- 
tion, it did not achieve the success which its advocates hoped 
for it. But it should not be forgotten that what was tested 
^'was not tohether Dyarchy would loor'k hitt whether the Coimcils 
land the Ministers responsible to them could he trusted ivith ad- 
' mimstrative y^esponsihiUty , On this latter point there has been 
no difference of opinion. Though Dyarchy as an administration 
might have failed, the political capacit^T- of the Councils and 
the Ministers has been fully vindicated- The problem before 
the Commission, as well as before the student of Indian poli- 
tics^'is — what js the ne^stejo ? 

The answer to that question, in the words of the Joint 
Report, lies in the tran sfer p f iT;L .Ji.hB 

Pi’ovinces^.^n the opinion submitted to the Muddiman 
Committee, Sir W illiamj toegi»^ the following opinion : 
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“ Dyarchy is obviously a cumbrous, complex, confused 
system having no logical basis, rooted in compromise, and 
defensible only as a transitional expedient. The difficulties 
and defects inherent in the scheme are quite incurable by the 
mere alteration of the Act, or the rules. There is no half-way 
house between the present and a new constitution, conces- 
sions which fall short of complete provincial autonomy will 
secure neither stability nor contentment.” 

The only possible alternative to the present system in 
Provincial Government is to abolish the division of the 
Transferred and Deserved halves, and re-establish a unitary 
Government removable by and responsible to the Legislature. 
This means clearly two things : one that the Governmenli of 
India whi ch still maj ntams.cmxtral~0¥a£:.thaJ^ 
of the Prqvmces, must relax it to-t.he.,.Ra,.me in 

Transferred depa rtinej^ s", z.e, establish Provincial autonomy : 
secondly^ t he control which was ^^j^mulojj^ y -exArp.jgArl the 
Gover nment of India, must bg 
i.e. establish responsible government. 

The Provinces of India can be autonomous only within a 
limited sphere, -y The power of the Central Government must 
remain unimpaired over a vast variety of subjects, in view of 
India’s peculiar social, political and racial structure. Apart 
even from questions like defence, customs, railway policy, 
post and telegraphs, it is clear that a good deal of 
Provincial legislation must be indirectly controlled by the 
Central Government. Of these, the most important 
naturally will be Bills affecting social structure, land 
settlement, &c Where provincial jealousies are ^«at, 
and the particularism of nations in formation or 
already in existence is so keen as in India, the mosf 
essential thing, if political unity is to be preserved, is to main- 
tain a powerful Central Government. The demand for 
Provincial autonomy should not obscure this essential fact. 
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l^Vithin the limits thus laid down, the Provinces may be given 
full freedom from the control of the Central Government. And 
to the extent that they are free from the Central Government, 
they should be made fully responsible to the Legislature. The 
'line of reform lies in this direction. The responsibility in Pro- 
vincial matters to the Councils must be full and absolute. 
There is no further justification for the division into Trans- 
ferred and Eeserved halves, with the Governor as a final arbiter 
of conflicting jurisdiction. This, as we saw,led to an aggrandise- 
ment of the power of the Governor to an extent which would 
have been inconceivable before the Eeforms, and to a complete 
travesty of the principle of Ministerial responsibility, especially 
in their accountability to the Legislature, What is of importance 
' is that, in any further scheme of reform, the responsiblity of the 
Ministers to the Legislature should be made absolute and 
^ unquestionable, and it should not be possible for any Governor 
i to put forward the claim that the Ministers are only his ad- 
ivisers whose counsel he is at liberty to accept or to disregard. 

I This essential reform involves another — the abolition of 
|the Eeserved half. Much of the trouble in Provincial 
administration arose out of the unnatural relation that 
subsisted between the Eeserved and Transferred halves. The 
Transferred half became the appenage of those powerful 
departments which were still under the control of the non- 
parhamentary Executive. How this transformation took 
place we have noticed in another chapter. As long as Finance 
remains a Eeserved subject, and the portfolio of Law 
is in the hands of an Executive Councillor, the centre of grav- 
ity^m^st always shift away from the Ministers. If the new 
Eeforms are not to be an expensive sham and a meaningless 
*^ockery of parliamentary institutions, the whole Provincial 
administration, subject to the advice and control of the 
Governor, should be transferred to the Ministry, This is 
what the Indian demand of Provincial autonnmv means. 
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This would mean a large measure of power for the Provincial 
Legislative Councils. The administration of all the depart-' 
ments will be responsible to them through a Parliamentary 
Executive, removable directly by a vote of no-confidence or 
indirectly by a refusal to support important Government 
proposals. An Executive which has to justify its policy before 
the Council and whose appropriations may, to a large extent, 
be cut down, but which is not removable by its vote, strikes 
at the root of parliamentary government, and unless this 
is changed, by the abolition of the Eeserved half, there can be 
no real responsibility to the Councils. With this would also 
go the “Eetainer vote,” which is a device meant to give 
the non-parliamentary Executive a minimum number of^ 
votes which would be decisive in case there are two 
parties in the Council. The abolition of the nominated 
votes, raises other problems besides the responsibility 
of the Executive, especially the representation of the sup- 
pressed and backward classes, which will be dealt with in 
the section on Franchise. Here, it is sufficient to say, that no 
system of parliamentary government in the Provinces, mean- 
ing thereby the full responsibility of the Executive to an 
elected Legislature, can co-exist with a system of nominated 
members, commanding a large and indivisible hloc and 
constituting ^ guard of janissaries impervious to public 
opinion, around the Government. 

In connection with the constitution of provincial govern- 
ment, there is one subject which the terms of the 
Parliamentary Commission specially require it to investigate, 
and that is the desirability of establishing second chamber^ in 
the Provinces. The Central Legislature consists at the present 
time of two Chambers, the Legislative Assembly and th^ 
Council of State. The Council of State was created, as its 
authors cleclared, as a counterpoise to a popularly elected 
lower house, which the authorities were afraid might take up 
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an irrSsponsible attitude. In the Central Government, which 
is responsible for the defence and other vital matters 
concerning the whole of India, such a Chamber, which will by 
its constitution be cautious and more amenable to official 
opinion, may be necessary. It is, however, worth while 
noticing that even in this sphere, its debates have 
attracted but little attention, and its powers have been 
utilised by the Government only for the purpose 
of getting its sanction, as a preliminary, to certifying 
the finance Bills and other Legislative Measures, like the 
Princes Protection Act. No such functions of importance 
concerning the'peace, tranquillity or safety of India, are 
entrusted to the Provinces, and therefore, even if the 
Legislative Councils behaved irresponsibly, there is no reason 
why the Government should be anxious to put them right. 
When the Legislatures realise that irresponsible actions will 
only react on themselves, they will be more cautious in their 
attitude towards Government measures. In fact, the Provincial 
Legislatures, even under Dyarchy, have shown in spite of 
extreme political pressure to act otherwise, a spirit of 
moderation and responsibility which would justify the belief 
that, if given full responsibility, and made to feel that the result 
of unwise and immature decisions would only be their own 
undoing, they will not abuse their powers to a^reater extent 
than legislatures in other countries are prone to. Pnma facte 
there is, therefore, no reason to extend the principle of a two- 
chamber Legislature to the Provinces. 

During the course’ of the last 7 years, during which the 
Eoformed Constitution has been worked, no section of Indian 
opinion has so far demanded the estabhshment of a second 
^chamber in the Provinces. On the other hand, Indian 
opinion has looked upon the proposal with suspicion, and 
has generally considered it as another device by which 
the Services desire to entrench themselves in power. The 
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exi^erience of the Council of State has only tended to* prove 
this. That body, consisting of Government nominees, landed 
magnates and representatives elected from constituencies 
where popular opinion cannot hope to permeate, has not 
fulfilled either the purpose of the Government to serve as a 
popular cover for its extraordinary powers, or the proper func- 
tion of a second chamber as a revisory body. After this 
experience Indian politicians, and so far as one can judge, even 
the Indian Government, are not anxious to extend the 
principle to the Provinces. ^ ^ ^ j- 

*- The only plausible agreement that could be advanced in 
favour of a second chamber in the Provinces is, that it would 
serve as a field for the representation of special interests, like 
Chambers of Commerce, depressed classes, &c., and could be 
utilised to provide safeguards for minorities. An upper 
Chamber, constituted on such a basis of special representation, 
and minority safeguards, would not clearly carry weight 
with the public, and could hardly constitute an efficient 
revisory authority, except in regard to the special interests 
it is supposed to safeguaid. It is not denied that these 
interests should be provided with adequate safeguards and 
guarantees, but a second chamber, constituted for the purpose, 
would be the least effective way of doing it ; firstly, because 
public opinion^will always look upon it as a body set up to defeat 
the intentions of the popular legislature, and secondly, it would 
not, through lack of powders in financial matters, carry 
the same authority with the Government. ^The proposal for a 
second chamber in the Provinces therefore, would not find 
support with any section of the people, and is not justified by 
political or administrative necessity. 

(4) The Services 

The problem of the Administrative Services in India covers 
the whole field of Indian politics and government. A full and 
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detailed discussion of their organisation, functions and future, 
would take us outside the scope of this work. We shall 
confine ourselves here solely to the question of the nature of 
adjustments that would have to be made in the Services in case 
a further advance in the direction of seK-government is to be 
made. 

\ No one in India wants a weakening of the Executive power 
of the essential Services which have done so much to establish 


'a united administration over so vast an area. The power of 
organisation, the executive efficiency and the methods of 
administration which the Indian Services represent are among 
the most valuable assets, and constitute the basis on which 
I every future Government of India has to be raised. The 
. greatest credit is due to the British people in having provided 
India with this strong and durable administrative foundation* 
No less is the credit of having developed Provincial Services, 
mainly Indian in personnel, but deriving its administrative 
tradition from the all-India Services which were essentially 
British in character. It is the existence of these two bodies, 
one thoroughly British in principle and mainly British in 
personnel, and the other deriving its inspiration from the Supe- 
rior Services, but manned entirely by Indians, that makes the 
progressive realisation of self-government possible. 

I At the same time, it is clear that with |i]ie~-iac^msing 


ices are inevitably. 


i ncompatible with parli ^uaf ^ eirte^^ position 

of the Civil Services up to 1921, was essentially that of a 
governing corporation. So far as the Transferred subjects 
ifp-ere concerned, there was in principle, an alteration of 
character as the Ministers in charge were given the right to 
initiate policies and control their execution. In practfce, as we 
have noticed, the Services were too powerful for the Ministers, 
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and parliamentary government in Executive matters was but 
imperfectly realised even in the Transferred departments. If 
effective power is to be transferred to Indian hands, it is 
obvions that the governing functions of the Civil Services 
must disappear and their control and direction in India should 
go to the Ministers. It is not desired that the Services should 
become the sport of political factions or that higher appoint- 
ments in them should go according to the “ spoils system. 
We shall be able to suggest methods by which the invasion of 
politics could be resisted. What is emphasised here, is the 
necessity of transforming the Civil Services from a partially 
political corporation into a purely administrative body, as in 
England and in other parliamentary countries. 

At the present time, the Services wield political authority 
in three ways. The senior members of the Service are 
in charge of the main subjects on the Beserved side, combining 
in their office parliamentary and administrative functions. 
The Governors (of five out of the eight major Provinces) 
are senior civilian officials ; and thirdly, permanent off cial 
heads of departments are nominated to every Legislative 
Council in which they speak and vote as members. It will be 
conceded that this system goes against the principle of 
parliamentary government, and was justifiable only on the 
plea that the experience of offcials of tried capacity was 
essential to trSin the Indian Councils in the art of administra- 
tion, Vjomplete responsible government in the Provinces' 
postulates, at least, that offciai heads would cease to be Mem-^ 
bers of Council and that the non-pariiamentary Executive? 
consisting of Civil Service officials and nominated Indians 
would vanish. i(The continuance of nominated perm«,ifen£ 
officials on the ministerial side would lead to impossible posi- 
tions ; because, with a removable Ministry, the heads o? 
departments, unless they are also to resign their offices 
with their Ministers, would have to speak in support of 
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contradictory motions in the Council. The continuance of 
I.C.S- officials as Executive Councillors would ex liypothesi be 
impossible, as complete responsibility in the Provinces would 
mean that they should be removable by the Council. 

If Ministers are thus made responsible for all departments, 
and the Civil Service is to be transformed into a purely 
administrative machinery, then it is clear that the present 
unnatural relations existing between them must also disappear. 
’Now, in the Transferred departments, the Ministers are 
supposed to be in control, but they have no authority over the 
permanent officials. The promotions, transfers and postings 
are in the hands, nominally, of the Governor, but in practice in 
the hands of the Chief Secretary who is himself a senior 
^ official. Thus the Services continue to be self-governing and 
' the Minister has not authority even over his Secretary. The 
fact that, in spite of this anamoly, Indian Ministers and Euro- 
pean officials have pulled together well, is highly creditable to 
both. That was xDOSsible only because, on the one hand, the 
Ministers realised the limited authority the Councils possessed 
in the matter of enforcing their rights ; and on the other, the 
officials recognised the changed character of the administration, 
and were accommodating in form though not often in spirit. 
But with the grant of increased powers for the Councils, the 
question is bound to come to a crisis, if the Ministers do not 
possess the ordinary authority of parliamentary heads over their 
departmental officials. It is in this direction that important 
changes have to be introduced in the function of the Services. 
iThe authority of the Minister in ordinary matters of disciph- 
mary action, in promotions, postings and transfers, must be 
f recognised as final, and the permanent officials made clearly to 
I understand that the responsibility of administration does not 
I lie with them, but with the Councils. 

It is, at the same time, only just that the Serviced should 
be given effective guarantees against injustice, nepotism and 
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political corruption. It would be a disaster of tha first 
magnitude, if the Superior Services which have been built up 
through the efforts of over a century and on which depends 
the peaceful evolution of self-government, should be made a 
prey to shifting political considerations and communal and 
personal interests. This can be effectively guaranteed 
by continuing the power now vested in the Governor to 
see that i^ersonal injustice is not done to officials on 
flimsy pretexts. Again, the present right, enjoyed by officials 
of appealing to the Government of India and the Secretary of 
State, may be transferred to the Public Services Commission 
which should be constituted with full powers of disciplinary 
authority over the Services. 

A service so constituted and its legitimate authority and 
powers effectively guaranteed in the manner suggested above, 
would be a steel-frame in the right sense of the word for the 
structure of Parliamentary Government in India. It would 
mean a considerable diminution of the poweis now enjoyed by 
the Civil Services. That is but inevitable in the change from a 
bureaucratic to a parliamentary form of government J Only so‘ 
much of the functions of the Civil Services, as is incompatible 
with the authority of the Councils, should be thus curtaile(^ 
For the rest, the purely administrative authority of the . 
Services should be maintained intact and without interference ' 
either from th'e Ministers or from the Council. This is as 
much a part of parliamentary government, as the correspond- 
ing duty of the Council and the Ministers to maintain in 
their own hands, the purely political and governmental aspects 
of administration. 

Two other problems, affecting the Services, deserve nStice.* 
The first is the question of “ Indianisation,” and the second^ 
the attempt that is being made as a corollary to it, to 
introduce* the principle of communal representation in the 
Services. With the introduction of the Montagu-Ohelmsford 
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Eeforms, the Government of India accepted the principle that 
the Public Services of India should be progressively Indianised. 
Even before 1919, the penetration of the Indian element in all 
the Superior Services of India was going on steadily. In the 
Judicial, Educational and other “ non-safety ” Services, the 
Indian element had already become very considerable, and their 
work had met with universal appreciation. The Provincial 
Services were completely Indian in personnel, and though the 
controlling authority was vested in the heads of the Superior 
Services, the efficiency coud integrity of the Provincial Services 
were generally recognised and the importance of their contri- 
bution to administrative work was nowhere questioned. When 
the principle of “ increasing association of Indians with every 
branch of administration” was officially laid down by the 
Parliamentary Declaration of August 1917, it was understood 
in India to mean that the Superior Services would be progres- 
sively Indianised. Important steps were taken in this direction 
i^onnection with the Eeforms, the most significant of which 
was the direct recruitment of Indians for the Indian Civil 
Service by an open competitive examination in India. It was 
jalso laid down that a specific percentage of the Service should 
be made Indian as soon as possible. Indian self-government, as 
the British Cabinet and the Indian Government recognised, 
involves a progressive Indianisation of the Services to the 
utmost possible extent, without destroying or weakening the 
principles borrowed from British public life, on which it has 
been built. The policy of Indianisation, which the Govern- 
ment of India has followed during the last 7 years with 
caution, has led to no catastrophe. It has not witnessed any 
sudSOi fall in administrative efficiency, nor has it diluted the 
tradition of the Civil Services. The Indian demand therefore 
Is that this policy should be extended, not with a view to 
displace the British element in the Services, but in ^order^ to 
give greater opportunity to Indians. 
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There is, however, a serious element of weakness ki the’ 
demand for a complete Indianisation of the Services, and that 
is the pressure exercised to introduce the principle of 
communal representation in recruitment. It goes without^' 
saying that, ideally * speaking, competence, character and- 
education alone should form the criteria for recruitment to; 
the Public Services. Unfortunately, in the special conditions 
of Indian political and social structure, this is not wholly 
possible. The minority communities, especially the Moham- 
medans, the Sikhs and the x\nglo-Indians, claim that their 
interests in the Public Services, should be specially looked after 
by nominations to higher appointments not merely on the basis 
of efficiency, but on the ground of community. It is certainly 
just that the^ Public Services should be recruited- equally 
fr^na^a^^cqmnqunit^es^jwithou^^di^mctio^ oi^caste or creed. 
There is also much to be said for the view that the methoS'^of 
selection by open competitive examination puts a premium 
on mere book knowledge, while administrative services require 
other characteristics besides mere intelligence of a specialised^ 
type. The claim of the Mohammedans, Sikhs and others, so- 
far as they are based on this, is certainly just. But when this 
principle of representation in offices is claimed on the basis of 
a numerical percentage, and is pressed with vigour as part of a 
political programme, there is serious danger that the ideal of 
an efficient public service may be subordinated to a method of 
balancing communal claims. That this is no imaginary danger 
may be shown from a few cases. In Madras, the Mohammedan 
population is just over 5 per cent. They claimed immediately 
after the Minto-Morley Eeforms, that their interests should be 
represented on the High Court Bench. As there was no 
Mohammedan lawyer of sufficient standing in Madras, % 
Bengali Mohammedan had to be brought in to satisfy their 
claim. The non-brahmins of Madras have again been claiming 
that a certain percentage of appointments in all departments. 
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should be allotted to them, and during the days of their 
power, they influenced the Government to make appointments 
to the High Court Bench on a communal basis. There is no 
doubt that the authorities in making appointments should 
take the claims of communities into consideration. But any 
system of recruitment into the highest branches of the Public 
Services, based on the principle of balancing communal claims, 
is fraught with the greatest danger. 

The progress of Indianisation, therefore, must necessarily 
be cautious, because any attempt to man the essential 
Services by officials recruited on a communal basis, would mean 
the breakdown of the administrative system whose unimpaired 
strength is the only foundation on which Indian self-govern- 
ment can be built. Subject to this grave limitation, 
the method of advance lies in progressively Indianising the 
machinery of Government and subordinating every branch of 
it to Parliamentary control. Without it no scheme of 
responsible Government; can work, and unless this is attempted, 
the policy of the Imperial Government of gradually leading 
India into an autonomous state would be rendered ineffective 
in the long run. 


(5) The Franchise 

The problem of representative government js essentially 
\one of finding a proper electorate which is capable of judging 
:the political issues before the country, or at least, of choosing 
between the opinions of rival candidates. In earlier times, 
when communications* were difficult and the machinery of 
government in its modern form was undeveloped, even 
in democratic countries, the electorate had only to choose 
fome local man of influence whose interests were in most 
cases theirs or, at least, in whose judgment they had complete 
confidence. But with the development of well-defined parties 
choosing candidates, finding funds and controlling elections, 
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the functions of the electorate have become more compli^jated. 
The electorates have now to choose between rival programmes 
and decide what, in their opinion, is the best for the country. 
They are called upon to express an opinion on legislation that 
has already been passed or is under contemplation, on 
questions of taxation which may affect the price of the cloth 
which they wear or of the xffoughs they use. The interest of 
the representative, more often nominated by the caucus for 
his influence in and knowledge of the locality, is not 
necessarily the same as that of the electors, and hence 
thp electorate has not only to elect but keep a constant 
watch on the proceedings in parliament. All this necessitates 
that the electorate should be well-informed, critical and 
thoroughly alive to the country’s interests. To find such an 
electorate is the main problem in India, 

. Three main difficulties, stand^»4ci.iJb^> -way : illit©rac.y,. ncm^ 
munal claims and untouchability. ^The effect of these on 
finding a wide and representative electorate is different, but 
cumulatively, they make the iDresent method of Indian repre- 
sentation a most complicated, ineffective and ill-arranged 
system, to which there is no parallel anywhere else, 
l^lliteracy in modern times is by itself a gi'eat handicap to a 
parliamentary elector. While it is possible to find illiterates 
who are well-informed and shrewd, and fully-educated in the 
best sense of the term, the effect of a general and widespread 
illiteracy, extending over 90 per cent of the population, would 
only be to make the masses totally ignorant and impervious 
to modern ideas. This is no argument against Indian self- 
government, because, if the British administration of over 
100 years could educate only so small a percentage of 
the population, it is all the greater reason for holding 
that, that Government should be reformed. But, in its 
immediate effects, it makes a thoroughly democratic electo- 
rate a dangerous experiment, for it would hand over 
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political power to those who could not yet form reasoned 
■opinion on questions affecting the administration. 
Illiteracy therefore necessarily restricts the franchise. We 
<have, as a result, to accept the ]Drinciple that in India adult 
universal suffrage, and all the other machinery of advanced 
democracy, would not be immediately possible. A restricted 
franchise, based on a small property, or minimum educational 
or administrative qualifications, becomes a necessity. 

The present electoral qualification in the Provinces, in the 
popular constituencies, is based on property. In Madras, for 
oxample, it is laid down that a person shall be qualified as an 
elector for the city constituency, who was assessed 
for property-tax, or tax on companies, or professional-tax, or 
occupied for not less than 6 months in the previous 
year, a house in the city for an annual value of 
not less than Es. 60, or was assessed to income-tax, 
or is a retired, pensioned or discharged officer, or 
non-commissioned officer or soldier of His Majesty’s 
Eegular Forces. In the rural constituencies the vote is given 
to any person who was registered as a rayaUvari pattadar, 
inamdar or registered lease-holder or holder of land the annual 
rent value of which is not less than Es 10/-, or was assessed 
to income-tax or municipal-tax or is a retired officer or soldier 
of the Army. 

Under the then prevailing conditions of India, there can be 
no doubt that the electorate established by the Act of 1919 
was hberal and reasonably representative.^ I So far as the 
masses in India continue to be steeped in ignorance, it is 
impossible to alter this basis so radically as to abolish all 
property qualification. But it is equally clear that any 
enlargement of the Eeforms must be based on a further 
liberalisation of the franchise. This is possible, .by giving the 
right of votes to all who have gained electoral experience, 
by having been registered voters for a fixed period of time in 
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the local institutions such as municipalities and local beards, 
or have been members, for a fixed time, of any registered trade 
union or co-operative society. As the electoral quahfications 
in the local-government institutions are popular and democratic, 
^d include as much of the urban and rural population as 
could be reasonably thought capable of political education, and 
as the trades union and co-operative societies, expanding and 
popular bodies, v/hose membership brings considerable know- 
ledge of affairs, an enlargement of franchise based on these 
proposals, would tend to liberalise the electorate, without the 
risk of political power passing into the hands of the uneducated 
masses. It will, at the same time, give political representation 
to the labouring classes whose interests may otherwise 
suffer, by an Electoral system based entirely on property 
qualifications. 

A more difficult problem that faces the student of Indian 
franchise is the Question of communal reioresentation. The 
system of the representation of communities by different 
electorates arose in India, as a result of the demand of the 
Mohammedans for the protection of their special interests^ 
The Mohammedan community is numerically only one-third 
of the total population of India. When the Minto-Morley 
Eeforms were on the anvil, the Mohammedans claimed that 
the introduction of the principle of popular representation in 
the Legislatures of India would lead to the sacrifice of their 
interests, as they were in a numerical minority on an all-India 
calculation. They claimed that, even in the Punjab and in Bengal 
where they were m a majority, they were educationally and 
economically so backward as to require special protectj^^i- 
The Indian leaders did not deny the right of minorities foi/ 
adequate guarantees, both in representation and in the^ 
distribution of power ; but the Mohammedan claim was more 
than this.* The Mohammedans insisted that their represent- 
atives should not be elected from the common electorate, but 
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represent merely the Mohammedan community and the 
Mohammedan interests in the Councils. Lord Morley, though 
he recognised that communal representation was a principle 
fraught with the gravest mischief, accepted it as a temporary 
measure. In that stage of Indian development, there was 
perhaps nothing inherently wrong in what Lord Morley did. 
The Government of India was an autocratic authority which 
took the representatives of the people into consultation. The 
Minto-Morley Eeforms did not pretend to alter the autocratic 
character of the Constitution and emphasised the fact that the 
Councils were only consultative. When national interests are 
in the keeping of autocracy, sitting above and beyond the 
rivalry of communal interests, no harm could come from the 
Councillors whom it consulted being representatives of special 
interests. In such a Council, where the Mohammedans came to 
put forward the points of view of Mohammedans, and Hindus 
to put forward Hindu claims, it was but natural that 
representation should be by special electorates. But the 
mistake lay in thinking that the Minto-Morely Councils would 
remain purely consultative bodies. From their very first 
session, they became parliaments, with limited authority, and 
it was clear that, in a short space of time, they would claim 
authority as representing the nation 

I In the Montagu- Chelmsford Eeforms, thi^ system was 
perpetuated under jiressure from Mohammedan opinion. The 
Mohammedan community, organised under the banner of the 
Muslim League, made the acceptance of communal represent- 
ation the price of their co-operation in the agitation for 
'further reforms. In the Congress that met at Lucknow, tire 
iHinau leaders yielded to the demand, and an agreement, known 
^s the Lucknow Pact, was signed on the basis of Mohammedan 
brepresentation through separate electorates. The Lucknow 
Agreement, which was in the main accepted by the^Montagu- 
Chelmsford Eeport and by the Joint Committee, laid 
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down til© percentage of Mohammedan representation 
in all the Provinces on a combined basis of numeri- 
cal and “ political importance.’' At the time of the 
Lucknow Pact, the Indian leaders had no thought of represen- 
tative parliamentary institutions, and their idea of reform lay 
mainly in the direction of an enlargement of the Minto-Morley 
Councils with non-official majorities and more effective power. 
The Montagu-Chelmsford Eeforms changed the whole system. 
The fundamental principle was the establishment of a semi- 
parliamentary system in the Provinces. As we have already 
seen, this involved a considerable devolution of political power 
to the Councils wdiich, for the first time, became not merely 
consultative bodies, but parliamentary institutions decidingthe 
issues which affect the whole population. It is clear that the 
principle of sectional representation cuts at the root of parlia- 
mentary government. The centml^co^ception of parliament 
is that it i s i ^al interests 

opini«ai_ of the peppE._^ Unless each member of such art 
assembly feels that he is elected to safeguaid the interests of 
the country and to represent the interests of the people, the 
collective authority of jDarliament ceases to exist. WhaA 
ha n>nens now is ,t h^..j:£a:ym^ The Legislatures 

consist of members representing Hindus, Mohammedans, 
Sikhs and Europeans : none of them represent the country. 
They all speak for their own communities and are entitled to 
speak only for them. While they can with justice claim to 
represent the point of view of various sections, they cannot 
claim to represent the views of the people as a whole. 

Besides, the system of representation by separate electo- 
rates has led inevitably to an a ccentuation . of CLa mmi inal 

feelings^ The only method of getting elected from a Hindia 
constituency Js by championing extreme Hindu claims. No 
Mohamrnedan who did not pose as a faithful follower of the 
Prophet and a hater of the idolatrous Hindus, had any chance 
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of getHng elected to the Councils. This is not an a 'priori con- 
clusion. In the general elections that took place in the winter 
of 1926, the supporters of the Hindu Maha Sabha put up candi- 
dates against the Swarajist party candidates on the platform 
of orthodox Hinduism, The main plank of the Maha Sabha 
candidates was that they were better Hindus and that the 
Swarajists were non-communal in outlook. The same 
tendency was evident among the Mohammedan candidates. 
It is the more fanatical section, that wdaich was imbued 
with the strongest communal spiiit, that gained the ear of the 
separate electorate. Even those politicians who were known 
to be lax from the religious point of view, had to publicly 
profess the orthodox creed to get elected. Thus Hindus, 
w’ho freely eat beef, had to pose before the electorate as the 
champions of the cow ; while Mohammedans who were 
notorious wine-bibbers and were never known to pray, became 
the clamant supporters of the Mohammedan claim of “Ho 
Music before Mosques.” 

Not only has representation through separate electorates 
led to bringing the more communal spirited of politicians to 
the forefront to the exclusion of the more liberal-minded, but, 
it has also h ad the effect o f intr oducing reli gion as ^a hrst-class 
is sue in all political questiq a^ Since the representatives to 
the Zss^bly and the Councils are elected to champion com- 
munal and not national interests, and the communal electorate 
ensures the election of only those who are extreme champions 
of communal claims and more ; since the record of the repre- 
sentatives will be judged by their constituencies, not by 
wl^t they do in the interests of the country, but by 
what they do in the interests of the community, it naturally 
«follows that every question of importance will be viewed, not 
from the public point of view, but from the special advantage 
that would accrue to the corhmunity from it. 

There is another deplorable result that has followed 
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from this system. Since the M ohammedans ^ have 

s£cnred.j:^esexita4iQn..,tJn::QUgh..^aGM 

minoiiti^ have not_been_^w J^^ follow them ^:5^mp]^ The 
Sikhs in the Punjab, and the Indian Christians in Madras 
have demanded and obtained the same privilege. This princi- 
ple could in fact be indefinitely extended. 

Now, what is the basis on which this claim is worked ? In' 
the case of Mohammedans it is said that they are an import- 
ant minority which should be protected. While in an all- 
India sense this is a claim of some validity, from the point of 
view of the Provinces, it is of little value. In the two major 
Provinces of the Punjab and Bengal, tlie Mohammedans are in 
a majority. Surely then they could not want separate represen- 
tation to protect themselves in Provinces where they aie in 
a majority, as tlie claim is made on the basis of their being in 
a minority. In Madras they are only 6 per cent of the 
population, in the United Provinces 13 per cent, and in 
Bombay only about 12 per cent. In the Provinces where they 
are m such ineffective minority, separate representation is 
clearly no effective guarantee. In the Provinces where they 
are in a majority, separate representation is clearly un- 
necessary. 

U So far the proportion of seats has been decided not 
strictly on the basis of numbers. The Mohammedan 
claim has Ibeen that the numerical strength of their 
representation should be on the basis of their political 
importance. On this basis, the 13 per cent of Mussalmans in 
the United Provinces wei'e to receive 35 ner cent of seats, 
while the Mohammedan majorities in Bengal and in the 
Punjab were converted into minorities. The claim now ftiade 
is that the disproportionate distinction of seats in the United 
Provinces, Madras and Bombay, must be retained on the basis 
of the political importance of the Mohammedans, while in the 
Punjab and Bengal, they should receive majorities proper- 
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tionate to the numerical strength. If the basis of political 
importance is taken, curious situations arise both in the 
Puni'ab and m Bengal. In the Punjab, there is the numerically 
small but politically very highly important community of 
Sikhs who supply a very large portion of the Indian army. 
Once the principle of representation on the basis of political 
importance is recognised, their claim to a larger percentage of 
elected seats, than their numbers warrant, could not be 
contested. The Mohammedan majority of the Punjab 
vanishes^ if the Siklis are given seats commensurate with their 
importaiice. In Bengal also the case is the same. The land- 
owners of Bengal are mainly Hindu. The Mohammedan 
population in Bast Bengal is poor and uneducated, as compared 
to their Hindu brethren in West Bengal. Then there are those 
interests which are specially represented in the Councils. If 
representation is granted to the Hindu community com- 
mensurate with its political importance, the Mohammedan 
majority in Bengal is immediately converted into a minority, 
because the landholders (5 seats), the Calcutta University 
(l seat), the Bengal National Chamber of Commerce (2 seats), 
the Bengal Marwari iVssociation, the Bengal Mahajan Sahhci 
(l seat each) are practically Hindu constituencies. Thus the 
separate representation of minorities, on the basis of political 
importance, really Avorks against the Mohammedans by depriv- 
ing them of the majority to which they are entitled in the 
Punjab and in Bengal In fact, it is maintained merely in the 
interest of the Mohammedans of the United Provinces, who 
form only 13 percent of the poxoulation, but receive 35 per cent 
of representation. 

'ypo -Tjne denies that adequate guarantees should be inserted 
into the Indian Constitution to see that minorities do not 
suffer. But separate representation is the mqst in- 
effective method of doing it. f It gives no gmr^mtee in 
Provinces where the community is in a minority and makes 
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it powerless where it is in a majority. Other methods '•have 
to be devised combining an effective guarantee for minorities’ 
with the principle of national representation. This would be 
possible onl 3 ^ by a common electorate with reserved seats, 
with judicial guarantees for the free performance of religious 
and social rights recognised by law. The principle of ths 
reservation of seats has been in operation in Madras where i^ 
has proved extremely successful. The non-brahmin 
communities of Madras, though they form 98 per cent of the 
population, asked for communal representation, on the ground 
that the social and sacred otal authority of the Brahmins 
gave them an advantage which they turned to political 
advantage. Instead of introducing communal representation, 
a mil imum number of seats was reserved for them on the 
common electorate. This insured a proper representation of 
non-brabrnins, while it maintained the general principle of 
electing those who had the confidence of the people. The 
result has been that after the first election, the non-brahmins 
themselves found out that extreme and uncompromising 
communal claims were of no use with the electorate, the result 
being that communal passions have practically died out 
in the Province. So far as the Mohammedans are concerned, 
in the Provinces where they are in a majority, the problem of 
separate representation does not really arise. So also in 
Bombay, Madras, the Central Provinces, Bihar and Orissa, 
their representation does not give rise to difficulties ; because 
neither numerically, politically nor economically, do they 
possess any special importance which may not be guaranteed 
by a reservation of seats higher in proportion to that which 
they are numerically entitled. The crux of the problem lies 
in the United Provinces wffiere, though they are in a minorityi 
of 13 .per»cent^ their economic and political importance is far in 
excess of^ their numbers. A considerable percentage of the 
larger landholders in Oudh are Mohammedans, It is but just 
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that -representations in this Province shonld be such as to 
guarantee them the maintenance of this influence. This could 
be doae by reserving a third of the seats to which they are 
entitled by the present arrangement. 

.. The question of Mohammedan representation in the 
Legislative Assembly is more difficult. The Mohammedan 
representatives, in whatever way elected, are bound to remain 
in a perpetual minority. The guarantees which the minorities 
require, cannot therefore be in the method of representation. 
They must be sought in other constitutional provisions. One 
such, which has been made by some of the leaders of the 
Muslim community, is the proposal that no legislation should 
be enacted by the Assembly which two-thirds of the elected 
members of a particular community claim to affect their reli- 
gion. This, in effect, gives the veto on legislative proposals to 
the majority of a single community. Besides, it would be 
impossible to think of any serious legislative proposal which 
does not affect the religious practices of either Hindus or 
Mussalmans. If the prescribed majority of a community 
consider essential legislation to affect their interests adversely, 
which is the authority to adjudicate on the matter ? This is 
ill-conceived, unworkable, and from every point of view 
unsatisfactory. 

^ The solution of this problem seems to my mind, to lie 
'^n submitting the matter to a supreme court which will be 
(vested with authority to decide on all matters of constitu- 
itional importance. It may be laid down in the constitution 
that the Assembly is incompetent to deal with matters 
a^ecting recognised religious dogmas of any community. It 
should be left to the court to decide what are rec- 
rognised religious dogmas. Another proposal which may 
be submitted is that the procedure folloy^ed ^ by the 
British Parliament under Lord Oxford’s Parliame^nt Act, in 
deciding what is a money Bill, may be followed here. A 
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special Committee of both Houses, with the Speak^sr as 
Chairman, and the community concerned having two-thirds of 
the seats, may be authorised to declare, whenever any case 
arises, where it is a piece of legislation affecting religious be- 
liefs. With constitutional guarantees of this kind incorporated 
in the Act itself, the just suspicions of the Mussalman 
minority, that their interests would suffer under a scheme of 
increased self-government, may be adequately met. 

There remains the question of the representation 
of the untouchable classes. Untouchability has become, 
at the present time, merely a question of ceremonial 
pollutvon which does not affect civil rights. Theoretically, 
the 60 million untouchables, if they have the requisite 
qualifications, have equal right with the rest of the 
population in matters of franchise. But the hold of the 
Hindu caste system is so rigid and the weight of it so heavy, 
and the economic handicaps so great, that ordinarily, their 
interests would not find representation in the Councils. What 
should be remembered, in this connection, is that the problem is 
not social or religious but economic, for even the untouchables 
who have turned Christians would find it impossible to get 
their interests represented. Eepresentation must therefore 
take not the form of providing seats for certain depressed 
classes, but in giving adequate importance in the Central and 
Provincial Legislatures to the proletarian classes. This would 
include unorganised urban labourers, agricultural labourers, 
undeveloped tribes, and others who may be called the un- 
propertied workers. At the present time, these classes are^ 
represented by nominated members, a system which, a^wel 
have shown, cuts at the root of legislative responsibility, with-? 
out even safeguarding, in any way, the interests of the classy. 
represei?ted q,r giving them opportunities of political education.^ 
The suggestion here proposed, is that separate electorates^ 
should be formed for these classes for a period of 10 years J 
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with ''the essential provision that the candidates to those seats 
may be members of any community. The necessary thing is 
that the depressed classes should awake to their rights and 
the power of the vote is the easiest method of making them 
conscious of their power. 

It may be objected that, m this proposal, we are advocating 
representation by separate electoiates which we have 
condemned in the case of Mussalmans. That is certainly 
true, but a moment’s consideration would show that, 
at least for the next 10 years, the evil effects of separate 
representation would not show itself in the case of the 
depressed classes. The main objection we raised, in the 
case of Mohammedan separate representation, was that it led 
to " the extreme communalists of both camps getting elected 
from their group constituencies. In the case of the 
depressed classes, it is clear that at least for 10 years to come, 
there will be very few men of their own communities who 
would represent them in the Council. The provision, that 
members of other communities may stand for the depressed 
classes seats, wiU bring home to those classes the value of the 
power vested in them, as the members of the higher communi- 
ties soliciting their vote will be dependent on their favours 
and have to champion their claims* 



CONCLUSION 

We have now finished our examination of the main* 
features of the working of the Montagu-Cholmsford Constitu- 
tion and the broad lines on which it should be enlarged. The 
Simon Commission who, in the words of French 2)olitical 
usage, came out merely as rapporteurs, have only the 
duty of presenting an accurate picture to Parliament and 
suggest the line of action that a proper study of these facts 
may indicate to be appropriate. It is more than likely that^ 
the Commission may report in favour of granting India a 
Constitution which could, in course of time, without frequent 
parliamentary enquiries and legislative changes, be expanded 
into that of a self-governing Dominion. Such a course would 
clearly be justified from the results achieved by the Montagu' 
Act. Our analysis has shown, that though the scheme 
itself may have failed in important respects, the capacity 
of Indians to work it with due appreciation of Imperial 
and Indian ^responsibility, has been established beyond 
doubt.. It has certainly educated the electorate, estab- 
lished healthy relationship between the people and tlie 
Government, and at least in the Provincial Councils, 
proved the capacity of Indians to carry on administration 
even under the most difficult circumstances. It is certaM^no 
fault of the Indian Ministers of the Indian Legislatures, that 
the I)ev9lution Buies gave the Governors more authority thto 
they pos^eseed before, and made the Finance Members the 
dictators alike of the Beserved as of the Transferred haK. These 
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were unseen possibilities latent in the Act, which showed 
themselves only when the system was put to the test. The fact 
that these faults made themselves more and more evident as 
time went on, does not in any way take away from the credit 
of the Councils or of the Ministers. On the other hand, it 
only adds increased weight to the argument that, even under 
these adverse circumstances, the Councils and their leaders 
have been able to achieve so much in the domains of legisla- 
tion and of administrative progress. 

Whatever the recommendations made, the future Constitu- 
tion must be based on principles which unite the past with the 
future and not separate them. Those features of our political 
past, on which we can build safely and securely, are the 
traditions of the Eule of Law and Parliamentary Government 
which we have inherited from the British connection, the 
Centralised Administration which descends through ages 
from Chandra Gupta Maurya to Aurangzeb, Wellesley 
and Curzon, and the limited countervailing influence 
of autonomous local Governments so strongly represented at 
the present time by the Indian States. Any Constitution 
that we may build or may be built for us by the British 
Parliament, must be, if it is to be successful or lasting, built 
within this frame work. 

It has often been said that India is not a nation or a 
country, but a continent inhabited by many nations. What- 
ever be the truth in that statement, no one can deny that 
powerful unifying forces are at work, which compel even the 
most exclusive Indian Buling Princes to accept, in principle, the 
idea of collective association with the Government of India. 
Of clbsuch unifying forces, a proper Constitution with a strong 
Central authority, maintained with the help of Britain, will be 
^he strongest, The unification of India through political 
institutions, a common political language and ah administra- 
tive machinery, is the greatest movement set on foot by the 
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British contact with this country. And it is but historically 
right that any proposals that are made, to or by the Comcnis- 
sion, should keep in view this fundamental but unseen 
objective of British rule in India. 
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